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Introduction

Title VI of the Civil Rights Act of 1964 set a standard which authoritatively outlawed discrimination in the
conduct of all Federal activities. Although considerable progress toward nondiscrimination has been made
during the 1990s, individuals both inside and outside government are troubled by the high and adverse
environmental impacts of private or governmental actions that fall disproportionately on populations protected
by laws such as the Civil Rights Act.

The term environmental justice was created by people concerned that everyone within the United States
deserves equal protection under the country’s laws. Executive Order 12898, issued in 1994, responded to this
concem by organizing and explaining in detail the Federal government’s commitment to promote environmental
justice. Each Federal agency was directed to review its procedures and to make environmental justice part of its
mission by identifying and addressing the effects of all programs, policies, and activities on minority populations
and low-income populations. The U.S. Department of Transportation (DOT) issued its DOT Order to Address
Environmental Justice in Minority Populations and Low-Income Populations in 1997. The Federal Highway
Administration (FHWA) and the Federal Transit Administration (FTA) have been working with their State and local
transportation partners to make sure that the principles of environmental justice are integrated into every aspect of
their transportation mission.

There are three fundamental principles at the core of environmental justice:

» To avoid, minimize, or mitigate disproportionately high and adverse human health and environmental
effects, including social and economic effects, on minority populations and low-income populations.

*  To ensure the full and fair participation by all potentially affected communities in the transportation
decision-making process.

+  To prevent the denial of, reduction in, or significant delay in the receipt of benefits by minority and low-
income populations.

Some transportation practitioners are concerned that environmental justice is a new requirement thrust upon
State and local agencies. The truth, however, is that the recipients of Federal-aid have long been required to
certify, and the U.S. DOT must ensure, nondiscrimination under Title VI of the Civil Rights Act of 1964 as

well as under many other laws, regulations, and policies.



Moreover, environmental justice is more than a set of legal and regulatory obligations. FHWA and FTA have
embraced the principles of environmental justice as a means toward improving the transportation decision-
making process. Today, effective transportation decision making requires understanding and addressing the
unique needs of many different socioeconomic groups. Early, inclusive, and meaningful public involvement in
transportation decision making is a proven means for designing transportation facilities that fit more
harmoniously into communities. The involvement of people potentially affected by transportation projects
offers many benefits and does not threaten the accomplishment of other U.S. DOT priorities, such as safety
and mobility.

Recently, FHWA and the FTA began developing technical assistance training materials to educate Federal
transportation agency staff, State Departments of Transportation (State DOTs), Metropolitan Planning
Organizations (MPOs), transit providers and the public about environmental justice. FHWA and FTA have
developed a joint web site, created a brochure, and prepared other technical assistance products including this
case study booklet to promote a deeper understanding of the responsibilities and obligations as well as the
opportunities and benefits created by accomplishing environmental justice.

The case studies included in this booklet are part of FHWA’s and FTA’s ongoing effort to put environmental
justice at the center of transportation decision making. These cases show that, when properly implemented,
environmental justice principles can improve all levels of transportation decision making — from the first
thought about a transportation plan through project development, right-of-way, construction, and operations
and maintenance. The cases also illustrate that the pursuit of environmental justice is not a simple task. It may
sometimes test the practitioner as well as stretch the imagination of the transportation agency. Many
“success stories” did not start successfully. They began to take shape only after taking a closer look at
community needs, different perspectives, and the reasoning behind opposition. Achieving environmental
justice as part of the agency’s mission may demand humility, reflection, and flexibility in the face of criticism.
The practitioner may be called upon to explore new methods and new partnerships. Eliminating
discrimination, and the appearance of discrimination, often requires probing analysis of transportation issues,
broad-based community outreach, and a particular sensitivity to the needs of local populations including the
needs of people who have not traditionally been participants in decision-making processes.

The cases included in this booklet sometimes feature dramatic stories and sometimes highlight commonplace
techniques that have been used to promote environmental justice in transportation. As the list below shows,
these 10 cases are drawn from all aspects of transportation decision making. The case studies detail both
analytical and procedural issues relevant to a diverse community including: FHWA, FTA, State DOTs, MPOs,
transit providers, other partnering government agencies, community organizations, environmental interest and
environmental justice advocacy groups, businesses, academic institutions and the public. The cases can be
read individually, or can be used together or separately as part of a training program for improving
environmental justice responsiveness. The summary table highlights several characteristics of the case
studies to assist readers in finding examples particularly relevant to their interests or to a specific stage in the
transportation decision-making process.
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Introduction

In 1997, Wisconsin Department of Transportation
(WisDOT) initiated a process leading to a
transportation needs assessment study of Verona Road
and the West Beltline, two of the City of Madison’s
most heavily traveled corridors. Over the years,
congestion problems at the intersection of these two
highways have increased significantly. The
configuration of the intersection of Verona Road and
the West Beltline essentially isolates the
predominantly minority community of Allied Drive
from the rest of Madison.

The National Environmental Policy Act (NEPA) does
not require a needs assessment study for highway
projects. However, given the political sensitivity of
implementing major public works undertakings in the
progressive community of Madison, WisDOT decided
to undertake this effort before entertaining any
discussion of an actual project. The purpose of the
study was to analyze the Verona Road/West Beltline
corridors from numerous road user perspectives,
including drivers, pedestrians, cyclists, and transit
users, and those of neighborhood residents and
businesses. WisDOT initiated a variety of public
outreach strategies to obtain public input into the needs

a Road/West Beltline
ds Assessment Study
ARTMENT OF TRANSPORTATION

assessment process, with special efforts to involve
Allied Drive neighborhood residents.

WisDOT'’s efforts to engage Allied Drive community
residents in the needs assessment study process help
answer three key questions about involving low-
income and minority populations in transportation
planning efforts:

s What is the value of public involvement from a
transportation planning perspective?

* How is meaningful public involvement best
achieved?

*  What are the difficulties of conducting effective
outreach to a low income, transient community?

Ultimately, WisDOT’s creative and persistent efforts to
involve stakeholders — including low-income and
minority residents — early in the planning process
provided several important benefits. Not only were a
number of key issues and concerns identified that might
otherwise have been overlooked, but also public

support for the process was mobilized through the
participation of a wide variety of groups. Although it
was occasionally difficult to attain meaningful public
involvement, WisDOT’s commitment of time and effort
enabled this project to advance from a dialogue that
strictly addressed needs and concerns to a discussion
of possible solutions — with surprisingly little public
acrimony. In a community such as Madison, which has
been reluctant to embrace major transportation projects,
establishing this type of open communication and
cooperation is a significant accomplishment.




The Madison Region and
Community

Madison is the capital city of Wisconsin and home of
the University of Wisconsin at Madison, one of the
Nation’s largest universities. With a population slightly
more than 200,000, Madison is Wisconsin’s second
largest city. Madison is located in Dane County, which
apart from the city and the surrounding metropolitan
area, is largely rural and agricultural (see Snapshot of
the City of Madison).

Madison has a relatively diverse economic base. The
public sector is the area’s largest employer.
Approximately 66,000 individuals — one-third of the
Madison metropolitan area’s workforce — are
employed in local, State, and Federal government. The
University of Wisconsin provides many of these jobs.
Because of the university, Madison is also emerging
as an important high-tech employment center. Most
notably, the university plays an integral role in research
and development for Wisconsin’s dairy and agricultural
industries, and Madison remains a leading center both
on- and off-campus for this essential state industry.

Madison has long had a reputation as a stronghold for
liberal thinking and civic activism, and there is usually
intense public involvement in decisions affecting
public schools, land-use questions, historic
preservation, and other issues. Madison is home to a
substantial number of public interest organizations,
and major public decisions typically require a
consensus of many groups, a situation that frequently
leads to gridlock. For example, it took 50 years to
successfully site and complete the Monona Terrace
Community and Convention Center, a building
designed by Frank Lloyd Wright.

The Allied Drive community is an exception to the
vast majority of Madison neighborhoods, which are
primarily stable and middle class. Located in the
southwestern portion of the city, Allied Drive is home
to approximately 4,000 residents. The neighborhood
has a significantly greater proportion of minority and
low- to moderate-income residents than the rest of the
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The Allied Drive neighborhood has a higher proportion
of minority and low-income residents than other parts
of Madison.

city, a fact which is common knowledge in Madison
(see Snapshot of the Allied Drive Neighborhood).

The Allied Drive neighborhood was originally
developed in the 1960s with construction of more than
1,500 residential dwelling units. The neighborhood
remained largely middle class until an influx of low-
income minorities to Dane County in the 1990s. Allied
Drive became an entry point into the Madison area for
many of these individuals. The neighborhood developed
a transient character as many residents moved out as
soon as they were able to find alternative living
arrangements.

The isolation of the neighborhood caused by the
intersection of Verona Road and the West Beltline also
separates Allied Drive from the rest of Madison,
helping to concentrate poverty in the area.
Transportation deficiencies were clearly among the
multiple causes of the Allied Drive neighborhood’s
increasing economic distress. Approximately 80
percent of residents do not own a vehicle, and only one
bus line serves the neighborhood. Limited
transportation options help explain the “working
poor” status of many Allied Drive residents because
they simply do not have access to jobs that pay more
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than minimum wage. Lack of reliable, efficient
transportation also makes it difficult for parents to
participate actively in their children’s schools.

What Happened

In 1997, WisDOT initiated a process to assess the
needs of the Verona Road and West Beltline corridors.
While the issues confronting the Allied Drive
neighborhood were only one part of a broader set of
area transportation problems, the specific needs of
these residents could easily have been ignored without
proper outreach and attention. Targeted community
involvement throughout the needs assessment process
helped WisDOT keep sight of the Allied Drive
neighborhood’s particular concerns.

As noted, Verona Road and the West Beltline are the
two principal arterial roadways serving the west
Madison area. The West Beltline was built during the
1950s and Verona Road dates to at least the 1920s.
These two highways were originally constructed across
primarily rural and agricultural areas outside of
Madison serving as entry points into the city from the
south and the west. Since the 1950s, however, the
expansion of Madison’s western fringe has gradually
incorporated the two corridors into the Madison
metropolitan area. Increasing traffic volumes on Verona
Road and the West Beltline over the years have begun
to place serious strains on both arterials and cause
major delays, congestion, and diverted traffic onto
neighborhood streets.

While the purpose and need for transportation projects
must be described as part of the NEPA impact
assessment process on projects that require Federal
funding or permits, the NEPA process is not always the
best forum for an initial assessment of transportation
needs. WisDOT was mindful of the potential role of
pre-NEPA transportation studies to identify and build
support for transportation solutions acceptable to a
diverse set of stakeholders. Recognizing that a project
of this magnitude would be difficult to advance in the
highly politicized community of Madison, WisDOT




determined that a thorough evaluation of needs
should precede any discussion of solutions. It was
also clear that the needs assessment phase would
require extensive public involvement to build the
constituency necessary to advance recommended
projects to the next stage. Thus, a major public
outreach effort over a 2-year period from 1997 to
1999 began the needs assessment.

During the course of this public outreach process,
extra efforts were made to involve the predominantly
minority community of Allied Drive just south of the
West Beltline along Verona Road. With relatively few
vehicle owners, this neighborhood was concerned
chiefly with pedestrian, bicycle, and transit issues. A
neighborhood open house at the Allied-Dunn’s Marsh
Neighborhood Center was held to explain the study
process to neighborhood residents and obtain input
from the community. In addition, a representative
from the Center was appointed to a committee
convened by the mayor of Madison as an advisory
group to the project.

Participating Allied Drive residents voiced concerns
about safety and accessibility, including:

The section of Verona Road adjacent to the
Allied Drive community had no sidewalks,
although residents pointed to the presence of
well-worn footpaths as evidence of significant
pedestrian traffic.

Allied Drive residents found it difficult to cross
Verona Road to access retail establishments on the
west side of the street. Efforts to cross 7 lanes of
traffic frequently left pedestrians stranded halfway
across the intersection because the light changed
before they had time to reach the other side.

Traffic and pedestrian issues not only contributed to
the isolation of the Allied Drive community from the
rest of Madison, but they also presented a serious
safety threat to community residents. In winter 1998,
an 11-year-old girl trying to cross Verona Road to
reach a convenience store on the other side was
struck and seriously injured by a hit-and-run driver.



An important aspect of WisDOT’s outreach to the
Allied Drive neighborhood was a partnership with
Akira Toki Middle School, which is attended by
children from Allied Drive and a number of other
west Madison neighborhoods. WisDOT staff worked
with students and teachers to develop a
transportation and land use curriculum, which
included having students prepare a pedestrian needs
assessment for the Verona Road corridor. As part of
the project, students conducted traffic counts and
speed studies, interviewed community residents, and
inventoried facilities. Students presented their
findings to parents, WisDOT staff, city and county
officials, and other interested individuals in a group
presentation at the Madison municipal building.

The needs assessment study of Verona Road and the
West Beltline incorporated comments and suggestions
of Allied Drive community residents, together with
those of the many other groups and individuals
contacted through the public outreach process. Study
findings were introduced to the community during a
charrette at Akira Toki Middle School in June 1999,
Roughly 150 neighborhood residents, business owners,
public officials, and other stakeholders packed the
school gymnasium on a hot, rainy summer evening
to hear a presentation about the study and provide
feedback.

challenge of community-based transportation planning.

The charrette served both as a forum for introducing
the study’s findings to the community and as a bridge
to Phase II of the project — identifying solutions.
Workshop participants were asked to brainstorm about
short- and long-term solutions, and their ideas were
collected, organized, and presented to the Verona Road/
West Beltline Mayor’s Advisory Committee. Some
short-term improvements identified by charrette
participants were implemented the following year,



including two pedestrian improvements along Verona
Road adjacent to the Allied Drive neighborhood:

» A new pedestrian-activated signal at the median to
facilitate safer and quicker pedestrian crossings of
Verona Road.

» Improved accessibility toa pedéstrian signal
previously activated only by stepping over a
guardrail.

WisDOT’s efforts to involve representatives from
Allied Drive in the decision-making process ensured
that issues and concerns important to the neighborhood
were recognized and acted upon even as the project
moves beyond needs assessment to identifying and
evaluating solutions.

Effective Environmental Justice
Practices

The Verona Road/West Beltline Needs Assessment
study provides important lessons about engaging
members of the public in transportation decision-

Short-term improvements resulting from community outreach efforts
included creating access to a pedestrian signal previously activated
only by stepping over a guardrail.

making processes. Efforts to promote public
involvement should begin at the earliest planning
stages that identify purpose and need. WisDOT’s
aggressive public outreach during the needs
assessment phase of the project, including nearly 70
meetings, sensitized decision makers to community
concerns and helped foster community buy-in to the
project. Later on, the Mayor’s Advisory Committee
served as an additional vehicle for public participation
and kept decision makers informed about community
concerns about the project.

WisDOT and its partners used creative strategies to
engage the public in the process. In addition to public
meetings and the design charrette, WisDOT produced a
13-minute video to describe the needs assessment
study. More than 200 copies of the video were
distributed to city council members, local media,
neighborhood organizations, business groups, and other
stakeholders. In addition, involving local school
children in the needs assessment process provided a
sidewalk-level view of the world and produced a
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Roughly 150 neighborhood residents, business owners, public
officials, and other stakeholders packed the school gymnasium to

learn about the study and provide feedback.

number of useful suggestions that were incorporated
into the study.

Involving the Allied Drive community in the project
presented special challenges. Because of the rather
transient character of the area, it was difficult to
identify leadership with well-established community
roots. Three different neighborhood representatives
served on the Verona Road/West Beltline Mayor’s
Advisory Committee in just over a 1-year period.
Community residents, many of whom did not have
long-standing commitments to the area, were not
always eager to become involved.

Securing meaningful Allied Drive community
involvement in the study process proved to be an uphill
battle and required persistent efforts on the part of
WisDOT and its partners to ensure that
neighborhood interests and concerns were
incorporated into the planning process:

1 feel a personal involvement,
an ownership of the solution.

— Design charrette participant
Akira Toki Middle School, June 1999

+ A neighborhood open house at the Allied-Dunn’s
Marsh Neighborhood Center explained the study
process and obtained feedback.

« To reduce barriers and attract participation by
Allied Drive residents, the Akira Toki Middle
School charrette offered free child care and free
transportation to the event.

» Project managers worked to ensure that the Allied
Drive neighborhood maintained a presence on the
Mayor’s Advisory Committee, despite the loss of
several representatives during the previous year.

Challenges Ahead

The needs assessment phase of the Verona Road and
West Beltline corridor analysis featured efforts to
identify concerns of the Allied Drive neighborhood and
to involve its residents in the decision-making process.
However, needs identification is only the first step in a
more comprehensive vision for transportation
improvements in the study area. To meet the letter and
spirit of Title VI and the Executive Order on
environmental justice, WisDOT and its partners must
reaffirm their commitment to the Allied Drive
community in subsequent phases that involve project
development and environmental review, preliminary and
final design, right-of-way, construction, and operations
and maintenance.

In the event that WisDOT moves forward with the
environmental review process for the Verona Road and
West Beltline corridor project, further analysis will be
required to assess the impacts of proposed solutions on
the local community. This analysis, whether in the form
of an Environmental Impact Statement or
Environmental Assessment, will need to pay careful
attention to the interests and concerns of the Allied
Drive neighborhood. Ongoing efforts to involve Allied
Drive residents in project design and implementation
will help ensure that the needs of this community are
understood by project planners and incorporated into
all decision-making processes.




“In a complex project, it is essential to get
ideas from the public first. Involving all
Stakeholders early in the process should
help identify important issues that otherwise
might not surface until preliminary decisions
are made. Transportation agencies need

to recognize that the residents of an area
know the transportation problems and have
ideas for solutions.”

-~ Susan Fox

Wisconsin Department of Transportation

(in American Association of State Highway Transportation Officials,
Best Practices in Environmental Partnering:

Raising the Bar, Washington, DC, 2000, p. 54)

Lessons Learned

When initiated, the Verona Road/West Beltline Needs
Assessment Study process faced significant hurdles.
Notwithstanding the politically turbulent community of
Madison, the project advanced with remarkable speed.
Moreover, it incorporated the needs and concerns of a
low-income and minority neighborhood within the
study area. The project’s success provides three
important lessons:

Effective public involvement is best achieved
through a variety of techniques. WisDOT and its
partners held public meetings, open houses, and a
charrette. They also produced a video to explain the
study and engaged local school children in the study
process.

Meaningful public involvement helps ensure that
solutions respond to genuine needs. The
involvement of the Allied Drive neighborhood in the
study process raised awareness of pedestrian,
transit, and bicycle needs in the study corridors that
otherwise might have received less attention. The
transportation needs articulated reflected the
community’s sincere interest in creating a more
livable community. This is a vital example of the

way in which environmental justice enhanced the
decision-making process.

Facilitating the involvement of low-income and
minority residents in the decision-making process
may require special attention. Involving Allied
Drive residents in the study process resulted only
from persistent outreach efforts that involved
significant time and resources investments by
WisDOT and its partners.
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Introduction

The Personal Responsibility and Work Opportunity
Reconciliation Act of 1996 (PRWORA) replaced the
former Federal welfare program with the Temporary
Assistance to Needy Families (TANF) program. A
hallmark of the legislation was imposed time limits and

" mandatory work requirements for welfare recipients.
Commonly known as the welfare-to-work (WtW)
program, TANF’s goals include reducing welfare rolls
and providing job skills for welfare recipients and
opportunities for steady employment.

Secretary of Transportation Rodney Slater has stated,
“Transportation is the fo in welfare-to-work.” The
comment recognizes that welfare recipients often face
unique challenges in searching for jobs and maintaining
employment. In addition to disadvantages in education,
work skills, and training, welfare recipients often lack
access to vehicles or housing served by public
transportation with which to reach most entry-level and
service sector jobs. Estimates are that approximately
75 percent of welfare recipients nationwide live in
central cities or rural areas, whereas two-thirds of the
suitable job opportunities are in the suburbs. For
welfare-recipients to successfully meet the challenge
of balancing work and family responsibilities,

egional Job Access and

e Commute Planning:

RTATION PLANNING AUTHORITY
V JERSEY WORKFIRST PROGRAM

necessary support services, such as child care and
shopping, must be readily accessible. Traditional public
transportation services typically do not address these
unique commuter demands. Inadequate transportation
services are a barrier to the success of the welfare-to-
work program.

The Transportation Equity Act (TEA-21) of 1998
included the Job Access and Reverse Commute
Program to address the mobility challenges facing
welfare recipients and low-income persons. This
grant program requires States to develop solutions
collaboratively with Metropolitan Planning
Organizations (MPOs), local and regional
transportation agencies, and social service providers.
Partnerships are essential to the success of WitW
because reliable access to jobs involves more than
merely providing transportation to and from work.
In implementing this program, the Federal government
acknowledged MPOs as good administrators that
already coordinate a wide variety of regional planning
agencies.

WorkFirst New Jersey

The State of New Jersey implemented its welfare
program, WorkFirst New Jersey (WFNJ), following
passage of PRWORA. Like the Federal initiative,
WFENJ emphasizes moving aid recipients off welfare
rolls and into steady employment.

In 1997, the New Jersey Department of Human
Services (NJDHS) studied the State’s bus
transportation network for its ability to help



WorkFirst participants (welfare clients) reenter the
workforce. The study, 4ssessment of Public
Transportation Opportunities for WorkEFirst New
Jersey Participants (WorkFirst Study), used a
geographic information system (GIS) to analyze
factors such as known locations of jobs held by and
appropriate for WorkFirst participants, child care
facilities, job training centers, and bus routes.

The North Jersey Transportation Planning Authority,
Inc. (NJTPA), the State’s largest MPO, also used GIS
for its recent Regional Job Access & Reverse
Commute Transportation Plan to identify

opportunities for cooperative efforts, or linkages,
among New Jersey’s 13 northern counties. The plan
suggested coordinating county-based or regional
services and implemented a method to evaluate and
prioritize future job access and reverse commute
projects.

These two New Jersey initiatives combined GIS
analysis and post-census data to address the
fundamental question of how States and regional
transportation agencies can meet the transportation-
related needs of low-income families seeking to join
the workforce. While the two reports have



somewhat different goals and reach slightly different
conclusions, they provide practical examples for
transportation planners and decision makers. The
reports illustrate how an easily reproducible method
can identify and begin to address the service
requirements of a transit-dependent population.

The Region

The NITPA region encompasses the 13 northernmost
counties in New Jersey (see map, page 1) and is home
to most of New Jersey’s largest cities, including Jersey
City, Newark, New Brunswick, Elizabeth, and Paterson.
An extensive highway network and large public bus and
commuter rail systems serve the area. For several
decades, however, employment growth in the traditional
urban centers — including the older “closer-in”
suburbs — has not kept pace with the more rapidly
growing suburban corridors that possess substantial
land area for greenficld developments and enjoy the
regional access provided by an extensive Federal,
State, and county highway network.

The 1990 U.S. Census reveals a concentration of
poverty (potential WFNJ participants) in the NJTPA
region urban centers — 19.5 percent of all persons
below the poverty line compared to 4.8 percent for

(Map 4: Porcentage of Persans Living Below the Foverly Line
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NJTPA examined the spatial patterns of poverty, in part, by
preparing a GIS map of persons living below the poverty line.

the rest of the NJTPA region. Similarly, the
unemployment rate reported for the urban centers
was well above the rest of the region.

What Happened

Welfare-to-work participants must have reliable
transportation if they are to realize the economic
independence envisioned in Federal and State welfare
reform legislation. State agencies and MPOs face the
daunting challenge of understanding and addressing
those transportation-related needs. GIS is a powerful
tool for identifying transit routes responsive to the
housing patterns, support services, and jobs available
to WtW clients. Crucial barriers to mobility can be
identified with the careful use of appropriate data and
GIS methods. This analytical phase benefits greatly




when the process encourages interagency
coordination between MPOs, State and local
transportation agencies, social service agencies, and
workforce programs.

The NJDHS sponsored the WorkFirst study to
examine whether New Jersey’s existing bus system
could help a significant percent of WorkFirst
participants reenter the workforce. The study
combined current data — not just census data
released every decade — with GIS applications. The
methods employed are not unique, but they are
reproducible and suitable for assisting in public
policy decision making.

The study’s hypothesis is that New Jersey’s public
bus network can provide an important link between
WorkFirst client residences and a variety of
destinations. Four different post-census data sets
were collected to construct an analysis that tests this
hypothesis.

These databases were mapped and overlain using
GIS software. Mapping these data was not always
easy and overcoming inconsistencies often required
several iterations of data matching (for example, geo-
coding) between maps and data sets. The report’s

authors illustrate methods for ensuring accuracy and
data mtegrity — often a complicated process. New
Jersey Transit provided bus route maps to overlay
the data maps. The study addressed comprehensive
bus routes and fixed routes (such as local, county,
and Interstate), as well as the NJ Wheels Program —
an innovative program of feeder transit connections
that fill missing links to existing transit stations, park
and rides, and circulator services to area stores and
restaurants.

The GIS software was further used to create buffers
or boundaries at set distances around the bus routes.
Study authors assumed that potential transit riders
would be reluctant to walk more than about one-half
mile (the average person can walk one-half mile in
about 10 minutes). Using this assumption,
preliminary spatial analysis techniques were applied
to measure the percentage of client residences,
training centers, child care and family day care
facilities, and potential employers within walking
distance of the transit routes. Table 1 presents data
on distance from transit routes.

The relative proximity of welfare recipients,
child care facilities, employment training
centers, and employers in relation to
transportation services is the key access
concern. Choosing analytical tools that work
for you will depend on local circumstances and
resources. The tools may be as simple as
sticking pushpins in a wall map or as advanced
as using GIS. The analytical goal is to
understand how available transportation
services need to be improved or can improve

accessibility.
- Challenge of Job Access:
Moving Toward a Solution, U.S. DOT




Table 1. Percent of Families Within a Half Mile of Bus Transit Routes .
Family

Residences

Client

Training
Centers

Child Care
Centers

Day Care

Potential

A more thorough study would include
bus hours of operation, frequency of
service, and pickup/discharge site data.

Centers Employers

Essex 99% 7| s 1100% | . 97% 98%| o There is no guarantee that jobs near
Hudson. . 9% 100k 100% 98% transit routes will be a riate — or
Passaic 99%: - 100% 93% 96% . ppr.op 0
Mercer 08% | 93% 83% 87% 87% available — for WFNJ clients.
Union 97% 100% 94% 97%)| 96% .
Camden 06% 100% 88% 92% 03%| * The study must factor in the need to make
Bergen S 95% | 100% ~78% 83% 81% multiple trips because numerous trips and
Atlantic S 91% . 100% 86% 85%) 93% stops can considerably lower the
9 PN 0, o 0 e R .

Satem 91% L390% 88% 947 88% probability of finding all necessary services
Cape May 88% 100% 79% 71% 92% ithi bl 1d;
Monmouth 28% 100% 75% 76% 78% within a reasonable travel distance.
Middlesex 84% 75% 75% 65% 77% L. R
Ocean 82% | 100% 89% 6% 74%| Withits cfareful analys1s and balancgd
Gloucester 80% - 0% 85% 68% 92%| presentation of findings, the WorkFirst study
Morris S 78% ©100%" 1 56% 57%) 74%| is a useful preliminary tool for identifying the
Cumberland 73% 100% 72% 71% 78%|  transportation needs of WtW clients.

H 0 s/ 0, 0 0, . . .
Burlington 71% 100% 6o% b4 82%|  Because the study is explicit about the need
Somerset 65% | 100% 39% 30% 68% . X
Warren 6s% | 0% 44% 47% s6%| to implement more planmn.g,r at the local
Hunterdon. L A5%. 0% 19% 12% 19%| level, by county-level administrators, NJ
Sussex 4% 0% 11% 11% 8%| Transit, and other transit providers, the
Average 94% 92% 79% 77% 85%| study provided a springboard for more

The WorkFirst study concludes that the existing
New Jersey bus system is generally capable of
serving WorkFirst client needs. Research indicates
that nearly 94 percent of welfare families statewide
live within one-half mile of a fransit route, and that
85 percent of potential employers are within one-half
mile of transit. The relatively concentrated patterns
of poverty in New Jersey, as well as State’s overall
population density, afford opportunities to improve
transit services. The WorkFirst study provides an
interesting comparison to another recent study of the
Atlanta metropolitan area, a less-densely populated
area where only 50 percent of welfare recipients and
only 44 percent of entry-level jobs are within one-
half mile of public transportation.

Although WorkFirst study findings suggest the
potential for enhancing job access, the study is
cautious about its analytical limitations and points to
the next steps required to meet the unique needs of
this ridership segment:

intensive study of transit services. The New
Jersey Department of Transportation (NJDOT) and
the NJDHS have committed resources for county
transportation coordination planning, prepared a
Transit Training video, and devised a promotional
incentive, Get A Job, Get A Ride, which provides
any WFNJ participant — who’s working or in
training — 1 free month of New Jersey Transit
public transportation.

NJTPA Regional Job Access and
Reverse Commute Transportation
Plan

In July 1998, the NJTPA received an FTA Job
Access Planning Challenge Grant to coordinate
preparation of community transportation plans
throughout the northern New Jersey region. Fach
county had to develop a Community Transportation
Plan that promoted and assisted the WFNJ program
by addressing the need for job-access services.
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Wap 2: Number of Temporary Assistance lo Needy Families (TANF) Households
in the NJTPA Regio
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The NJTPA used the grant to examine current data
sources and conduct GIS analysis techniques, similar to
the work described in the WorkFirst study. This
information complemented the findings of the individual
Community Transportation Plans. The resulting Regional
Job Access & Reverse Commute Transportation Plan
includes several work activities that:

* Identify the current location of TANF recipients
(see table 2).

* Map poverty and employment concentrations.
« Illustrate the prospective client travel patterns.

* Screen for specific projects proposed in individual
County Community Transportation Plans that
successfully establish regional linkages —
projects that link particularly well with each other.




¢ Outline procedures for prioritizing and selecting
proposed projects. Once priority programs and
projects are identified, they are then forwarded to

the FTA for approval for funding.

The NJTPA devoted significant time and monetary
resources to identify and document the needs and
patterns of welfare recipients’ lives. This effort

provided an important foundation
for interpreting GIS data because it
provided information about welfare
recipients’ education levels, travel
and expenditure trends, and
emerging suburban and urban
employment spatial patterns.

Using NJDHS and U.S. Census
data in GIS applications, the NJTPA
developed a comprehensive profile
of the NJTPA region. The spatial
examination of the residential,
work, and transit links data helped
the NJTPA identify strategic
regional linkages capable of
connecting transit-dependent
populations to job opportunities.

The NJTPA plan concludes with
clear recommendations as to what

Table 2. TANF Recipients and Total Households

the region’s proposed programs should include and

how they will be prioritized. Communicating the
method of prioritization is an important element of

the plan as it sets the ground-rules — the
expectations and the criteria — for communities fo
develop their local plans.

by Counties of NJTPA Region

1997 1990 Relative
County Share

TANF Percent of Total Percent of of TANF
County Recipients Region Households Region Recipients
Essex 38.0% 277,667 13.3% 286.0%
Hudson 14,153 21.8% 208,574 10.0% 218.3%
Passaic 6,193 9.5% 155,450 7.4% 128.2%
Union 5,392 8.3% 179,966 8.6% 96.4%
Monmouth 3,456 5.3% 197,325 9.4% 56.3%
Middlesex 4,184 6.4% 238,974 11.4% 56.3%
Ocean 2,538 3.9% 168,312 8.1% 48.5%
Warren 403 0.6% 33,876 1.6% 38.3%
Somerset 730 1.1% 88,819 4.3% 26.4%
Bergen 2,363 3.6% 308,795 14.8% 24.6%
Sussex 186 0.3% {4,492 2.1% 13.4%
Morris 585 0.9% 148,627 7.1% 12.7%
Hunterdon 69 0.1% 38,152 1.8% 5.8%
NJTPARegion| 64,941 100.0% 2,089,029 100.0%




* The report assessed barriers to job access for
welfare recipients (e.g., the fact that bus service
was inadequate in certain counties) that could be
solved by specific policy initiatives. It also
identified the uncertainties in the analysis that
require further research.

The NJTPA Regional Job Access and Reverse
Commute Transportation Plan also demonstrates
several effective practices important for integrating
environmental justice principles into transportation
planning:

* The study used the Job Access Planning Challenge
Grant to focus upon the crucial problem of job
access, which disproportionately affects low-
income and, often, minority populations.
Developing successful transit solutions that address
this problem directly benefits often overlooked

Effective Environmental ] ustice con.lmumtles and is 901}51st'ent Wlth national social
R policy focused on eliminating barriers for all who

Practices need to work.

The WorkFirst Study demonstrates how post- * The study illustrates how cooperative relationships

census data incorporated into GIS mapping can with Federal, State, and local partners, and

facilitate a better understanding of the needs of an collaboration between State labor departments and

often highly transit-dependent population: social service agencies can effectively leverage

resources to solve problems. The diverse expertise
and resources tapped facilitated identification and
use of multiple data sets, disclosed critical gaps in
transit services, and explored needed operational
services and capital equipment purchases. Each
primary participant made complementary
contributions to the planning process. The Federal

* With the cooperation of the State’s health and
social services agencies, it is possible to compile
highly relevant data on the welfare recipients, the
location of training centers for welfare recipients,
and licensed child care facilities.

» The State’s labor department maintains important
post-census, administrative records data about
business establishments and also employment and
payroll (ES-202) data. Restrictions and limitations
on the use of this data can often be overcome
when there is a compelling public purpose.

We have to stop thinking like transportation
organizations, labor organizations, or human
resource organizations and starvt thinking like

organizations that are here to provide services —

» GIS mapping of post-census data provides a whether it be services for those who are in welfare-
spatially sensitive technique for exploring the to-work, or housewives to work, or husbands to
unique transportation needs of welfare recipients work. We need a holistic approach.
as well as the opportunity to match transit and - Ernest Maddox

para-transit services to these needs. Michigan Department of Employment Security




government helped to communicate the broad
environmental justice principles and goals as well as
made funds available. The MPO and State-level
agencies provided regional coordination and
administration and were significant resources for
data. The counties and other local partners, as
well as the social service agencies, contributed
intimate knowledge about local job-access and
transportation obstacles, and they were able to
suggest specifically targeted solutions.

The NJTPA plan also demonstrates how post-
census data can be combined with GIS
applications to provide an analytical and
presentation tool. Data-based maps bring a new
perspective to the job-access problem. GIS
methods enabled planners to better understand
poverty and welfare spatial patterns and make more
informed decisions about transit service needs.

MPOs can provide the necessary forum for
developing close partnerships with local
communities affected in the transportation
planning process. In this case, NJTPA
coordinated the plans of New Jersey’s northern
and central counties to ensure identification of
regional deficiencies and opportunities. By
soliciting the participation of many counties and
local agencies, the NJTPA successfully integrated
environmental justice practices by ensuring that
the planning process considered the concerns of
all the constituents.




Challenges Ahead

No single method is sufficient to address all
environmental justice issues in transportation
planning; however, discovering and refining the use
of appropriate data sets and analytical methods are
important research elements of an ongoing process.
As this case study demonstrates, combining post-

NJTPA staff evaluated the Community Transportation Plans
prepared by each County for inter-county regional linkages

and opportunities for cooperation as part of a grant
application review.

e

census data with GIS analysis is one method for
targeting origins and probable destinations of WtW
recipients. Among the challenges facing the
transportation planner:

Ensure Data Quality. To be a valuable resource,
the data sources must be current and accurate.
Different States, municipalities, and social service
agencies collect and maintain data of differing
qualities. It is important to fully check sources and
evaluate the limits and applicability of the data
because the quality of data factors significantly in
the ability to perform valid analyses.

Identify Qualitative and Primary Data Sets.
Important limitations of secondary data sets must be
overcome to design transit and para-transit services
that accurately address the travel and support-
service needs of its target population — in this
case, WtW participants. Certain types of needs can
only be identified through more direct forms of
outreach and communication with social services,
transportation providers, potential employers, and
eligible participants. Traditional market research
tools such as focus groups, surveys, and
interviews can complement other forms of




regular public involvement to reveal these needs
and preferences. Designing responsive transit
services requires understanding the needs and
patterns of multiple trips or trip chains in various
communities. Similarly, many entry-level jobs
require evening or weekend work, which may
require more extensive research into time-of-day
and day-of-week dimensions to create responsive
transit services.

Establish Effective Partnerships.
Transportation planning is more than a desktop
exercise, and the transportation decision maker
must collaborate with a diverse set of
stakeholders in order to select, prioritize, and,
ultimately operate effective job-access and
reverse-commute services and routes. The
process depends upon partnerships among
members of the transportation and education and
training communities.

Recognize Crucial Resource Needs and Devise
Sustainable Program. The ultimate measure of
success, of course, is not a well-received
transportation plan, rather it is the number of
persons who successfully enter the workforce
because transportation services respond to their
needs. This ultimate success is achieved only
with effective partnerships, careful strategic and
operational planning and adequate resources —

financial, technical, legal, operational. Funding for
job access and reverse commute programs is
clearly one factor necessary for success. The
State of New Jersey provides matching funds
under its NJ Transportation Innovative Fund,
which are matched with Federal Labor Welfare to
Work Grants and/or the FTA’s Job Access and
Reverse Commute Grants. The National Transit
Resource Center has amassed a database of
Federal funding opportunities for transportation
and mobility partnerships that includes, but is not
limited to, programs traditionally used by
community transportation systems. The primary
resource for this information was the Catalog of
Federal Domestic Assistance. From this directory,
planners identified more than 100 programs
within 20 different Federal agencies.

Lessons Learned

Making employment accessible to WFNIJ participants
is an ongoing challenge, but the plans and reports
described above can help relevant agencies achieve that
goal. The process of developing these plans has
related some important lessons about environmental
justice, data analysis, and planning:

* Many State and Federal agencies compile post-
census data, which can be invaluable resources for
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analyzing demographics, needs and transit
destination locations for target populations, such
as WorkFirst participants.

GIS applications are tools that provide a method
for analyzing data two dimensionally. The spatial
representation of data and patterns holds
significant benefits, especially when examining
linkages between regions.

GIS applications are readily available and user-
friendly in that they can be used by a variety of
transportation organizations, govermment
agencies, or social services.

The limitations of GIS data and analysis must be
recognized and incorporated into a report’s
conclusions.

Aregional planning agency, such as an MPO, can be

instrumental in providing resources, guidance, and
links with smaller jurisdictions. Such
arrangements foster opportunities for broader

planning solutions and often provide an
opportunity to engage a more diverse set of
participants.

Effective use of quantitative tools (like GIS)
requires an understanding of the qualitative
characteristics of the populations and regions for
which an agency plans. Agencies must be
sensitive to the entire context in which welfare
recipients live, including gender, marital status,
education, training, and more. Post-census data
alone does not present the entire picture and should
not be depended upon to completely define the
problem or to build solutions.
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Introduction

In 1959, the East-West Expressway, a 10-mile, limited-
access highway, was planned near the central business
district of Durham, North Carolina. Passing through a
mixture of industrial, railroad, and older residential
land uses, the East-West Expressway was designed to
connect I-85 with I-40 in central North Carolina. It
would serve a severely congested area of Durham, then
arapidly growing city of more than 100,000 persons
and now part of the “Research Triangle” area. By the
early 1970s, about half of the East-West Expressway
had been constructed. The right-of-way for part of the
project had been acquired with urban renewal funds and
as a Federal-aid project. In 1973, plans were
proceeding for right-of-way acquisition for the
remainder of the highway when a court decision
required the Federal Highway Administration (FHWA)
and the North Carolina Department of Transportation
(NCDOT) to prepare an Environmental Impact
Statement (EIS) to comply with the National
Environmental Policy Act (NEPA) of 1969.

An unbuilt segment of the East-West Expressway would
go through a small African-American neighborhood
known as Crest Street. Crest Street has existed for
more than 100 years, originally as an agricultural

East-West Expressway

ranmental Impact Study
PARTMENT OF TRANSPORTATION

CITY OF DURHAM

STREET COMMUNITY COUNCIL

settiement of former slaves on the outskirts of
Durham. Later, Crest Street became a semi-urban,
residential neighborhood near the rapidly growing
employment centers at Duke University, the Veterans
Administration Hospital, and industries in the area.
Plans for the East-West Expressway called for
relocating the residents of Crest Street to another area
in or near Durham. Crest Street residents, well
acquainted with the large-scale, urban-renewal
displacements of other African-American
neighborhoods to complete another segment of the
East-West Expressway during the 1970s, decided to
oppose the expressway.

For 2 years, the leaders of the Crest Street community
in Durham worked closely with a dedicated group of
professionals from the FHWA, the NCDOT, the city of
Durham, Duke University, the U.S. Department of
Housing and Urban Development (HUD), and others to
develop a comprehensive impact mitigation and
enhancement plan to preserve the cohesiveness of the
Crest Street community, An NCDOT official with a
role in developing the mitigation and enhancement plan
called the effort the “highlight” of his career. His
remark did not apply to the laying out of asphalt,
concrete, and steel for roads and bridges. Rather, he
was referring to the successful implementation of the
mitigation and enhancement plan that preserved a
cohesive community as well as the satisfaction he felt



from working in a collaborative process with
community residents and committed professionals both
inside and outside the transportation community to
make it happen. ‘

The situation in this case was difficult from the
beginning — property acquisition and housing
relocation are among the most politically and
emotionally charged aspects of large transportation
projects. Moreover, the history of this project
encompassed eras of highway construction and urban
renewal that were significantly detrimental to Durham’s
African-American population. From 1973 to 1983, the
opposition that began as a heated disagreement with
racial overtones became the impetus for one of the
most creative community mitigation and enhancement
efforts the Federal-aid Highway Program has
experienced.

The case is also notable because it clearly illustrates
the potency of Title VI of the Civil Rights Act of 1964
and its applicability to transportation projects even
before the 1994 Executive Order 12898, Federal
Actions to Address Environmental Justice in Minority
Populations and Low-Income Populations.

The final section of the 10-mile East-West Expressway that
began near downtown Durham, NC, crossing the Crest
Street neighborhood northwest of Durham.

Before the project, many Crest Street neighborhood residents
walked to their jobs at the Durham, NC, Veteran’s Hospital (shown in
the background), as well as to nearby Duke University Medical
Center. Because the Crest Street project used nearby vacant land to
reconfigure the neighborhood, the Crest Street residents who
walked to work were able to keep their jobs.

The Crest Street Neighborhood

The Crest Street community was formed in the decades
immediately following the Civil War. Originally, it was
an area of small subsistence farms on the outskirts of
Durham. In the 1920s and 1930s, the construction of
Duke University generated jobs that were filled by
many Crest Street residents, stimulating the growth of
the community. Crest Street is located within a mile of
the University and the Duke University Medical Center.
Crest Street residents attained a modest but stable
standard of living over a long period of time, filling a
need for laborers, food service workers, housekeepers,
and grounds maintenance workers, and farming part
time on open parcels of land in the vicinity. By the
1970s, the community included more than 200
households.



By a review of exterior conditions, the Crest Street neighborhood
appeared distressed before the-project. However, sociological
studies prepared during the EIS process looked beneath the surface
and discovered a highly stable, cohesive community where residents
knew and cared about each other.

Prior to the 1960s, the Crest Street community had
only one paved road. Later, other streets were paved
minimally, without sidewalks. The housing stock, never
substantial, deteriorated steadily when plans for the
highway became known, and obtaining mortgages or
funding for housing improvements became difficult.
Anticipating relocation, community businesses that had
served residents for years began to move away.

To those who looked beneath the exterior, however,
Crest Street was, in fact, a strong community. Despite
limited material wealth, residents seemed content with
their lives. Sociological surveys showed that the Crest
Street community had several characteristics ofa
highly cohesive community. Most of the residents had
relatives in the community, and many families had been
in the community for generations. The presence of
extended family and close friends enabled Crest Street
residents to survive quite well, although 40 percent of



the households were living below the Federal poverty
limit.

Residents provided child care and transportation to one
another, cooperated during times of need, and
participated freely in neighborhood improvement
activities such as periodic community clean-up days.
These informal, social-support systems provided
access to jobs for people who might otherwise have
depended upon unemployment compensation or
welfare. They also allowed elderly and disabled
residents to live in their own houses and near their
families, thereby avoiding the substantial expense of
State-financed, long-term care facilities.

Two other characteristics of the Crest Street
community also deserve special notice — the presence
of a strong church and the continuity of its leadership.
The New Bethel Baptist Church, to which nearly two-
thirds of Crest Street’s residents belonged, was
founded in the 1880s and, over time, became the focus
of community activities. In the 1960s and 1970s, the
church was providing many services, such as day care
and tutoring, and was serving as the organizational
focus for political activities.

The Crest Street Community Council, the group that
handled most negotiations concerning the East-West
Expressway project, was an outgrowth of the church
organization. The leaders of Crest Street, who
organized the opposition to the East-West Expressway,
were long-term residents who occupied prominent
positions in the community. The outstanding character
of these leaders is, in hindsight, a strong indicator of
community cohesion. Council leaders remained in their
leadership roles throughout the long and complex
negotiation process, obtained a strong community
consensus on project issues, and remain leaders in their
community to this day. This type of staying power is
one of the key indicators of a community with a high
degree of cohesiveness.

The New Bel Baptist Curch, built in 1965, was focus of
community life in Crest Street, Durham, NC. The church is shown as it
was before the project.

What Happened

Planning for the East-West Expressway began in 1959.
The highway was intended to provide accessto a
corridor characterized by high employment density,
including the Durham central business district, major
nearby manufacturers, and the Duke University Medical
Center complex. The route was to generally follow the
Southern Railroad tracks through the city, where
increasing congestion was hampering the city’s growth.

During the 1960s, several urban-renewal programs
were undertaken in conjunction with the East-West
Expressway project. The programs concentrated on the
older communities located along the proposed East-
West corridor. Many households and businesses were
relocated at a time when relocation benefits were
limited, and many relocated residents became
distrustful of the city for not keeping promises it
had made. A major African-American community,
Hayti, was virtually dismantled by a combination of
urban renewal and the East-West Expressway, and
the result was long-term resentment and distrust of
government agencies among Durham’s African-
American residents.



The Crest Street community was the next African-
American community to face the prospect of
relocation. Beginning in the 1960s, Crest Street
residents became active in opposing efforts to
complete the East-West Expressway, which was already
delayed because of funding problems. Residents clearly
recognized that the proposed highway, if implemented
as planned, threatened the survival of their community.

Crest Street neighborhood opposition was noticed
early because, throughout Durham, this large African-
American neighborhood had achieved a significant
degree of economic and political power over the years.

Crest Street residents were able to effectively use their
Jong-term connections and respect in the Durham area
to develop political alliances with sympathetic activist
groups such as ECOS (a Duke University group
opposed to the expressway for environmental reasons).
An important milestone was reached in 1973, when
ECOS won a court decision that required NCDOT and
the FHWA to comply with NEPA and prepare an EIS.

During the preparation of the EIS in the mid-1970s, the
NCDOT, FHWA, and the city of Durham worked
together to prepare a restructuring plan for Crest
Street. This plan, which would have dispersed Crest




Street residents throughout the city, was actively
opposed by the Crest Street neighborhood. In 1977,
the Crest Street neighborhood was declared eligible
to receive legal aid from the North-Central Legal-
Assistance Program. The help of legal-aid attorneys
was crucial to Crest Street residents’ ability to make
themselves heard.

The Crest Street neighborhood obtained expert
technical assistance services during the development of
the East-West Expressway. For example, a qualified
traffic engineer offered credible counter arguments to
NCDOT proposals. In 1978, a Duke University group
conducted a sociological survey of the community.
Although disputed at the time, the survey findings were
subsequently validated by a 1980 survey commissioned
by a project Steering Committee. These surveys were
important in convincing people of the value of
preserving the Crest Street community.

This case highlights the fact that even in the period
prior to the 1994 Executive Order 12898, Federal
Actions to Address Environmental Justice in Minority
Populations and Low-Income Populations, Federal-
aid recipients have been required to certify, and the
U.S. DOT has had to ensure, nondiscrimination
under Title VI of the Civil Rights Act of 1964, as
well as in many other laws, regulations, and policies.
In 1978, the Crest Street Community Council,
assisted by legal-aid attorneys, filed an administrative
Title VI complaint with the U.S. DOT alleging racial
discrimination in the planning of the East-West
Expressway project. Today, most parties agree that
this complaint and the resultant favorable advisory
ruling by the U.S. DOT Office of Civil Rights in
1980 were the crucial elements in making the FHWA,
NCDOT, and the city enter into serious negotiations
with the Crest Street neighborhood.

A series of meetings was convened among all parties,
including a representative from the FHWA’s
Headquarters in Washington, DC. These meetings were
instrumental in formulating a collaborative process for
preparing a comprehensive mitigation and enhancement
plan for the Crest Street neighborhood. The objectives







and organizational framework were established and
included a technical, operating committee (the Task
Force) composed of representatives from the Crest
Street Community Council and the principal public
agencies and private organizations involved in the
project, including FHWA. A Steering Committee
composed of Task Force members, top government
officials, and private interest groups was also created.
Although the process was interrupted for 11 months to
resolve a controversial zoning dispute in the Crest
Street neighborhood, the basic structure survived this
challenge and members forged a comprehensive
mitigation and enhancement plan in 1983.

The completion of the East-West Expressway had
become a volatile and racially charged political issue in
the city of Durham. Several elections turned on the
issue. In the end, however, the Durham City/County
Planning Department began developing a mitigation and
enhancement plan with the NCDOT and FHWA.

The most encouraging and inspiring part of the Crest
Street story is the evolution of the mitigation effort. In
aperiod of less than 2 years, the working environment
changed from angry and adversarial to a spirit of
cooperation and mutual respect rarely, if ever, found in
negotiations among opposing parties on a highway or
other type of project.

Mitigation and Enhancement Measures. The
mitigation and enhancement plan was made a part of the
final EIS for the East-West Expressway. The plan
involved a comprehensive restructuring of the entire
Crest Street neighborhood, keeping it intact in the
process. Although it sounds like a simple concept,
the mitigation and enhancement plan actually took
several years to develop and gain support. Its
implementation required the innovative use of
program resources and a commitment of time from
agency representatives, community leaders, and
residents.

The Crest Street mitigation and enhancement plan
would not have been feasible without sufficient,
suitable vacant land on which to reestablish the
neighborhood. Siting the new neighborhood in the

vicinity of the old location minimized the disruptions in
people’s lives and avoided adverse impacts for those
residents who walked to work. Sufficient vacant land
was located nearby; however, site assembly was
complicated dramatically when the city rezoned some
of the proposed site for a health club facility. The city
justified this on the grounds that commercial facilities
near an expressway interchange were economically
important in terms of tax revenues and jobs. This
decision removed a crucial parcel from the proposed
relocation site. Additional land had to be assembled,
and the only remaining location was a community
cemetery. This might have been an insurmountable
obstacle were it not for expeditious action on the part
of the NCDOT and FHWA to secure approval by the
Crest Street neighborhood and relocate all of the
graves to a satisfactory site nearby. More than 1,000
graves were involved in this relocation. The resultant
vacant parcel allowed the elements of the mitigation
and enhancement plan to fall into place, and a new site
for the Crest Street neighborhood was successfully
created.

The Federal housing-of-last-resort provision of the
Uniform Relocation and the Real Property Acquisition




Policies Act of 1970 provided the flexibility that the
FHWA needed to commit Federal funds to construct
replacement dwellings for the new community
configuration. However, the State of North Carolina
had not previously enacted legislation commensurate
with the Federal Act (including housing of last
resort). It took a separate act of the North Carolina
legislature to make State funds available.

The community successfully argued that
replacement housing should be provided as a means
of preserving the family relationships and social
fabric of the Crest Street neighborhood. This
reasoning permitted the neighborhood to be treated
as a whole, and enabled some Crest Street residents
outside the highway footprint to be included as part
of the mitigation. In addition, based on 23 U.S.C.
109(h) of the 1970 Federal-aid Highway Act, Title VI
of the 1964 Civil Rights Act of 1964, and NEPA, the
FHWA is required to consider fully not only the direct
impacts, but also secondary and cumulative impacts
of proposed Federal-aid highway projects. This

further buttressed the idea that the mitigation and
enhancement plan should include the entire Crest
Street neighborhood — not just that portion within
the project footprint.

Many houses were rehabilitated with entirely new
interiors and modern conveniences. Sixty-five houses
were moved from the old community to the new. In
addition, several new single-family homes were built; a
former school building was converted to housing for
the elderly; existing houses on the new site were
rehabilitated; and apartments were built for those who
could not afford to purchase homes.

Rental housing was built with the help of the city of
Durham and HUD Section 208 housing program. The
Section 208 program allows residents to pay rent based
upon their incomes, with the remaining cost financed
by Federal funds. The Crest Street Community Council
acquired the right from HUD to purchase a controlling
share of the rental units in the event that the private
investors had financial difficulties.
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The top map shows the original Crest Street neighborhood superimposed on the East-West Expressway right-of-way. The
mitigation and enhancement plan called for reestablishing the community into the West Fulton Street area. The area

included vacant land and initial designs of the interchange were modified to a more compact “urban diamond” in order to
leave more community land intact and accommodate the relocation of the neighborhood. The bottom map shows the plan

implemented for that area.




Another key element in the mitigation and
enhancement plan was the provision of modern
infrastructure in Crest Street. This included paved
streets, sidewalks, sewerage, and recreation
facilities. The city, NCDOT, FHWA, and HUD shared
the cost. NCDOT waived the usual North Carolina
requirement that a city acquire a prorated portion of
a State highway right-of-way based on its projected
use by local traffic. This saved the city of Durham a
substantial sum of money, which was then made
available for infrastructure improvement in the new
Crest Street community.

Before the mitigation and enhancements, 22 percent
of the households owned their homes (although
another 20 percent of the buildings were owned by
residents for use as rental properties). To encourage
people to own homes, the FHWA, HUD, NCDOT,
and the city of Durham worked out an arrangement
whereby subsidies were used to give residents
maximum flexibility in deciding whether or not to
purchase a home. At project completion, 56 percent
of Crest Street’s households were homeowners.

As of 1996, there were 155 dwelling units in the Crest
Street community, about half of which were single-
family homes. The Crest Street Community Council
took an active hands-on approach to the management
and ownership of the multifamily units in the
neighborhood. Using its prior investment in a senior
citizen property developed with the assistance of HUD
and the city of Durham as collateral, the council
acquired title to other units, including Section 208
rental units. The former owner of the Section 208
units went bankrupt, and the apartments had become
a liability to the community because of their poor
physical appearance and some disruptive tenants. The
Crest Street Community Council assumed ownership
and active management of the apartments,
rehabilitated them and evicted problem tenants.

The total cost of the mitigation has been estimated at
approximately $15,700 per housing unit above what
would normally have been spent for a relocation
project. The FHWA’s share of expenditures on this
project was not significantly more than what the

Two parks were built as part of the mitigation and enhance-
ment plan. A picnic and playground were located adjacent
to the New Bethel Baptist Church. A baseball field was
sited in the middle of the community.

agency normally spends for housing of last resort.
Moreover, the FHWA was able to creatively partner
with HUD and the city of Durham, thus leveraging
its resources with additional funds from
nontransportation agencies.

Today, Crest Street is a vital, inner-city neighborhood
with modern streets, sidewalks, and infrastructure.
The homes are well maintained with neatly mowed
lawns and landscaping. The neighborhood’s livability
was further enhanced by the development of two
parks specified in the mitigation and enhancement
plan. One park supports active recreational activities
such as baseball, while the other, with a picnic
shelter and a playground with swings and apparatus
for younger children, appeals to families.



Near the parks is the W.I. Patterson Community
Center, part of a former school building renovated
during the project. The community center includes
housing for the elderly as well as facilities for the
community as a whole. Crest Street is physically
smaller than it was before the project, and the lots
are smaller, which has led to a few complaints from
people who liked the more rural environment that
existed prior to the mitigation plan. The community’s
attractive, compact appearance, however, more than
counters such criticisms.

Even more important, Crest Street retained its sense
of togetherness. The New Bethel Church’s
importance in the community has grown even
stronger, while the community’s elderly housing has
enabled three and four generations to retain close
family ties.

Perhaps the most important legacy of this project is
the Crest Street Community Council, whose five
governing members are elected by the residents. The
council ensures that homes in the community are
properly maintained and it sponsors periodic cleanup
days. It effectively serves as a central organization
for the social support systems that have existed for
generations. With its real estate holdings, the council
has managed to finance its operation without
imposing dues on the members. It is a stabilizing
institution that fosters community cohesiveness and
promotes a family-oriented environment.

Effective Environmental
Justice Practices

This case shows how the project development
process — even one that started with animosity and
suspicion between the project sponsor and affected
communities — can be successfully transformed
when its participants are faithful to core principles of
environmental justice. Several effective practices
were employed to bring this transformation about:

* Adherence to Title VI Requirements and
Principles. Crest Street neighborhood residents

saw a pattern of discrimination and developed a
strategy for addressing it. They had seen how
previous segments of the East-West Expressway
had cleared out Hayti, a mostly African-American,
low-income area. They further observed that their
community had been denied revitalization
investments from the city, in part, because their
community was slated for demolition with the
subsequent phase of expressway construction.
The community organized and filed a Title VI
administrative complaint and U.S. DOT
concluded, in the neighborhood’s favor, that the
project would have an extremely adverse and
disproportionate impact on the African Americans
as compared with whites in the surrounding area.
Once the validity of the neighborhood’s civil
rights concerns were recognized, a sincere,
collaborative planning process was undertaken to
resolve conflicts and produce meaningfisl
agreements. The NCDOT, acting on the advice of
U.S. DOT, set up an East-West Expressway
steering committee to provide a forum for further
negotiations. Ultimately it was adherence to the
requirements and principles of Title VI that
allowed this project to become such a success.

Personnel Skilled in Conflict Resolution were
Empowered to Make Decisions, Key personnel
assigned to the task force were properly trained
and sufficiently autonomous to negotiate
solutions. Personnel were senior enough to make
key decisions and they devoted significant time to
the project. Most importantly, they had the
maturity and experience to handle emotionally
charged events, such as those early in the process
when negotiations did not always go smoothly.
Staff continuity was also preserved through
successive phases of project development, from
site planning to implementation, which built trust
and credibility between the parties.

Project Meetings in the Community. The
FHWA and NCDOT personnel met at locations
convenient for people in the community. Most
meetings were held in the New Bethel Baptist
Church fellowship hall.
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Approximately 8o percent of the Crest Street neighborhoods housing
stock was classified as substandard before the project. The
mitigation plan resulted in the construction of new homes,
repositioning and rehabilitation of dwellings, and the installation of
modern infrastructure facilities at the new location.
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Detailed Mitigation and Enhancement Plan.
Key participants signed a carefully worded,
detailed, and precise plan to mitigate community
impacts, which defined commitments, roles, and
responsibilities.

Use of the Housing-of-Last-Resort Provision.
Exercising the housing-of-last-resort provision was
integral to amassing sufficient funds to relocate

an entire community. It provided necessary
funds, greater flexibility in the use of funds, and
broadened the base of eligible applicants to better
preserve family relationships and the social fabric
of the community. By keeping the community
intact during relocation, traditional social support
networks were preserved and certain social and
human health costs of disruption, particularly for
the elderly, were minimized. Expending additional
funds to keep the community intact also could be
justified on the basis that the Crest Street
neighborhood and its residents had long been
underserved by public investments. In more
practical terms, the expressway’s completion was
threatened and the costs of failure to complete
were simply too great for the interested parties
not to explore creative solutions that would
resolve the impasse.

Building a Planning Partnership with the
Community. The strength and leadership of the
community, embodied in the Crest Street
Community Council, allowed the FHWA,
NCDOT, and other agencies to build a true
planning partnership with the Crest Street
neighborhood. Once this partnership was
established, the involved agencies and the
community were able to mobilize their respective
resources to understand and achieve shared goals.

Leveraging Transportation Resources through
Creative Partnering Arrangements to Foster
Livable Communities. Effective mitigation is
sometimes expensive. The Crest Street mitigation
and enhancement plan had its genesis in the East-
West Expressway project, but it also involved
expenditures for housing, infrastructure, parks,
and other neighborhood enhancements. Each
partner brought essential funds, unique technical
competencies, or community-based activism to
supply key ingredients of a livable community
(e.g., transportation, housing finance, tenant
management, park development, community
facilities and leadership, urban design, and land
use planning). The project provided an




extraordinary forum for combining forces. The
partners were able to accomplish more together
by combining their resources than could have
been achieved separately.

+ Field Office During Relocation Phase. The
NCDOT renovated a house near the site to serve as a
field office to facilitate relocation. They maintained
a staff that worked closely with the city in
improving the site and coordinating financing for
residents. The agency also coordinated all
construction and moving of structures.

Challenges Ahead

The East-West Expressway has been built, the Crest
Street neighborhood has been relocated and
revitalized, and the Crest Street Community Council
is a greater social force that serves as an agent for
dedicated volunteerism and community-building
projects. This successful outcome was not inevitable,
rather it depended upon the various parties capitalizing
on emerging favorable conditions and becoming
increasingly creative in their approach to negotiations
and problem solving.

This effort was possible, in part, because adequate land
was available nearby to facilitate a major community-
scale relocation and mitigation. Moreover, substantial
funding was made available at the right time for many
of the programs involved, especially those dealing
with housing. Significant public controversy and the
risk of failure finally brought an urgency to
negotiations that gave each of the conflicting parties
the willingness to explore the potential of a
community-based collaboration and partnership. The
successful conclusion of the project only occurred
when proponents sat down and broke bread with
opponents — an event that did not take place until an
administrative complaint against the proponent
agencies forced negotiations.

A challenge for transportation practitioners will be to
recognize that the collaborative planning process does
not have to begin only after allegations, conflict,

An abandoned school building was transformed into housing for the
elderly and a community center named after one of the community
leaders. The elderly housing, seen in the right of the photo,
minimized the distuptive impacts of relocation, preserving bonds
with family and community.

posturing, and brinkmanship occur. Similarly,
initiating a collaborative planning process does not
require extraordinary resources or leadership at the
very highest levels of government.

Perhaps, the most important challenge highlighted by
this case, is the challenge to “do the right thing” from
the beginning. The East-West Expressway project took
decades to complete. While funding shortfalls were
responsible for some of the delays, other delays were
caused by the disruptive and controversial nature of
the project itself. The challenge will be to avoid these
types of delays and uncertainties.

Integrating this lesson into the culture of
transportation agencies may be difficult. Agency
discretion and authority — granted by law,
regulations, and legal precedent — are often jealously
guarded, and collaborative planning with a
neighborhood community can “feel” to an agency
like a loss of power. This case, however, is a
powerful reminder that transportation systems are of
immense significance to the shape, form, and
livability of communities. Therefore, transportation
practitioners have a duty to listen, to observe
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The Ne Bethel Baptist Church remained at its original site in the

Crest Street neighborhood. The mitigation and enhancement plan,
however, included careful landscaping of the church grounds.
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carefully, and to learn more about the lives of the
communities along the right-of-way.

The challenge ahead is to learn how to better integrate
transportation systems planning and specific project
development planning into a process that recognizes
the value of sustainable communities. Regardless of
whether future projects can amass as many resources
or replicate so many favorable conditions, the
transportation practitioner should be intrigued by
collaborative planning processes that bring together
multidisciplinary teams to address the elements,
including transportation, that make communities
sustainable. The collaborative planning model starts
with the idea that bringing diverse partners and
communities together holds enormous potential for
creative planning, problem solving and realistic,
implementation-minded strategies and actions. This
process is of immeasurable value to promoting
sustainable, livable communities and community-
responsive transportation systems.

Lessons Learned

The development and implementation of the Crest
Street mitigation and enhancement plan is an example
of what a collaborative problem-solving approach

can accomplish when pursued during transportation
decision making. Using existing programs in creative
combinations, the FHWA, NCDOT, and the city of
Durham were able to work with the Crest Street
Community Council to develop such a plan, FHWA
and NCDOT representatives were instrumental in
helping to preserve the social bonds that had existed
for generations within Crest Street. Application of the
housing-of-last-resort provision was an integral source
of funds for a large-scale community relocation.

Organized minority communities used Title VI legal
protections and administrative procedures to gain a
place at the transportation planning table. However,
creative planning and solutions were not discovered
until there was trust, communication, and an
understanding of the community’s needs and values.

It is important to recognize the spirit of dedication
and cooperation that developed during the final
planning period to address challenges and overcome
obstacles. The collaborative problem-solving
approach and multi-organizational partnerships that
were forged, not just the physical circumstances of
the community, were vital elements to success. Early
tensions that had led to anger and animosity were
replaced by a cooperative working environment
between the agencies and the community.

Finally, the Crest Street case offers several instructive
lessons about resolving conflicts between parties:

* Identify Essential Parties. The Crest Street
dispute was resolved only after several parties
who had participated in various stages of the
controversy, but who were not crucial to the final
settlement, withdrew from the negotiations. At
various times during the two years of
negotiations, no fewer than nine separate groups

We are people who will stick together
and fight for our rights.

- ACrest Street resident




were at the negotiating table. Gradually, the
negotiating process was winnowed down to five,
and then three participants who signed the final
agreement for the mitigation and enhancement
plan — the City of Durham, Crest Street
Community Council and NCDOT.

* Recognize Critical Issues for Each Party.

Progress was made when the individual interests
of each major party to the dispute were deemed
legitimate. The ability “to see the other side”
occurred when all the essential parties were
recognized as having power and legitimacy and
when the crucial negotiations shifted to the less
political task force.

» Sense of Urgency. All panieé felt a sense of
urgency because of their prior resource

commitments, their legitimate fears of letting
down their constituents, failing in their principal
objectives, and their desire not to squander
funds or opportunities. For example, the city
had received a mandate from the electorate for
the expressway and felt failure to complete the
project would be a major political liability.
Additionally, the city had received housing
subsidy funds that HUD threatened to
withdraw. NCDOT had invested time and
money on planning the highway segment and
was eager to complete the entire East-West
Expressway. The Crest Street neighborhood
had been denied revitalization funds for its
community in the past and did not expect to
receive funds without a solution.




What we did in order to break down the type of
fighting that we did not want was, we invited
those people [FHWA, NCDOT, and other closely
involved parties] here, to this church, in the
fellowship hall. We fed them and we sat down
together, like human beings, and worked the
thing out. This is what we did.

- Dr. Lowery W. Reid
Community leader and pastor of the New Bethel Baptist Church

« Elements of Uncertainty and Flexibility. Each
party had specific interests to pursue, but they
were flexible to possible alternative solutions or
devising mutually acceptable outcomes. While the
expressway was needed, the city was not fully
certain that the Crest Street neighborhood had to
be displaced, and if so, how best to mitigate a
massive community disruption. The NCDOT had
a strong interest in minimizing the social and
political impact of displacement, even as it was
concerned about the costs tolling from delays.
Alternatives were possible, but there was
considerable uncertainty over the future design
costs, the role the State should play financially
and administratively in relocating displaced
residents, and its role in relationship to the city in
the dispute. Finally, the Crest Street neighborhood
wanted to preserve its community, but
community members recognized that opposition
to the expressway did not ensure the community
of its needed improvements or addressed
problems in traffic flow and congestion that
plagued the western portion of the city, including
the Crest Street area.

This was a highlight of my career.

—Richard F. Smith
Retiree of NCDOT, reflecting on his role
in developing the mitigation plan.
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Introduction

Transportation planning has evolved rapidly in the
United States with the successive passage of the
Intermodal Surface Transportation Efficiency Act of
1991 (ISTEA) and the Transportation Equity Act for
the 21* Century in 1998 (TEA-21). Federal highway
and transit statutes require, as a condition for
spending federal highway or transit funds in
urbanized areas, the designation of Metropolitan
Planning Organizations (MPOs) which have
responsibility for planning, programming and
coordination of federal highway and transit
investments. MPOs set priorities for the allocation of
transportation expenditures — geographically and
modally in response to the needs of a diverse regional
population. The MPO has become an important
forum for a debate over the vision for a metropolis at
a time when there is an emerging recognition that
transportation investments significantly influence the
urban form — its land use patterns, competitiveness,
and quality of life.

There are many parties, at and near the negotiating
table, keenly interested in influencing the allocation of
resources. Increasingly, the transportation decision
making process and its outcomes are closely

monitored not only by participating agencies and
local governments, but also by a diverse and
questioning public comprised of environmental and
public interest groups, community organizations,
academics, professionals and citizens.

Transportation planners work today in an era where
new ideas and information are rapidly disseminated
via desk-top and local network computing, the
internet and e-mail. The proliferation of these
technologies has provided a highly supportive
environment for information-sharing and networking
of like-minded organizations and individuals.

This environment places new challenges upon
transportation agencies to adopt new technologies,
remain open to innovation, and keep pace with
“cutting-edge” approaches for delivering
transportation systems and services. In short,
transportation agencies are increasingly accountable
to a diverse, well-educated, and informed public.
MPOs (as well as transit service providers and State
DOTs) are expected to provide a rationale for their
recommended program of transportation investments
and explain how the benefits and burdens of their
programs are distributed. MPOs (as well as transit
service providers and State DOTs) must develop
more continuous and open public involvement
processes as well as adopt more analytically rigorous
methods to effectively navigate this new,
information-driven working environment. Failure to
adapt to this environment of raised expectations can




have consequences in the form of administrative and
legal complaints, public controversy and, ultimately,

greater delays and uncertainties in the implementation
of future transportation improvement program items.

Title VI of the Civil Rights Act of 1964 provides one
very significant means by which the public can seek
greater accountability from transportation agencies.
Title VI says that “No person in the United States
shall, on the ground of race, color or national origin,
be excluded from participation in, be denied the
benefits of, or be subjected to discrimination under
any program or activity receiving Federal financial
assistance.” Title VI bars intentional discrimination,
but also unjustified disparate impact discrimination.
Disparate impacts result from policies and practices
that are neutral on their face (i.e., there is no '
evidence of intentional discrimination) but have the
effect of discrimination on protected groups.

MPOs are required to identify and address the Title
VI and the environmental justice implications of their
planning processes and investment decisions. They
must ensure that their transportation programs,
policies, and activities serve all segments of the
region without generating disproportionately high and

adverse effects. In their joint October 7™
memorandum, Implementing Title VI Requirements
in Metropolitan and Statewide Planning, the Federal
Highway Administration (FHWA) and the Federal
Transit Administration (FTA) gave a clear message
that Title VI and environmental justice are integral
throughout the transportation planning process and,
by extension, to those who participate in the
transportation process. Most notably, FHWA and
FTA staff responsible for certification reviews are
directed by headquarters to verify the procedures
and the analytical basis for the MPO’s self-
certification of the Civil Rights Title VI compliance
(and for the State DOT’s self-certification as part of
the Statewide Transportation Improvement Program
findings). Where self-certification cannot be
adequately supported, these reviewers are further
directed to include a corrective action notice in their
certification to report deficiencies. State DOTs also
conduct Title VI reviews of cities, counties,
consultant contractors, suppliers, universities,
colleges, planning agencies including MPOs as well
as other recipients of Federal-aid highway funds.

However, Civil Rights Title VI and Executive Order
12898, Federal Actions to Address Environmental
Justice in Minority Populations and Low-Income
Populations do not prescribe the specific methods
and processes for ensuring environmental justice in
transportation planning. State and local transportation
agencies are free to explore and devise more
effective analytical techniques and public
involvement approaches to ensure that transportation
plans successfully integrate environmental justice
into decision making. In its /998 Regional
Transportation Plan, the Southern California
Association of Governments (SCAG) grappled with
several important methodological issues in the
consideration of equity in transportation planning.
These activities occurred before the October 7%
FHWA/FTA memorandum about Title VI certification
reviews, but their research efforts remain instructive
for practitioners today.
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The SCAG region is made up of 6 Counties which are divided into 14
subregions.

SCAG is the designated MPO for a six-county
region, covering 38,000 square miles and equal in
size to the state of Ohio. As an MPO, SCAG is
required to produce a Regional Transportation Plan
(RTP) with a minimum 20-year planning horizon,
every three years. SCAG also produces a Regional
Transportation Improvement Program (RTIP) every
two years.

SCAG’s 1998 RTP and its working documents stand
out as an example of the methods and processes for
assessing the benefits and burdens of a regional
transportation plan. The SCAG RTP, also known as
CommunityLink 21, developed and adopted
performance indicators that gauge the social and
economic effects of transportation investment
decisions on the region’s minority and low-income

populations. The methods adopted for the SCAG imp rovcc% gccessibility t-o jobs and other .
RTP gave the transportation community — its opportunities. By adopting the methods used in the

modelers, decision-makers, interest groups — SCAG RTP, the regional transportation community

greater insight about how and to what extent the
region’s various transportation users receive benefits
from the transportation system as well as pay for
these system benefits. During the study, SCAG
discovered limitations with its equity analysis
methodology for translating benefits into monetary
terms and responded by taking a closer look at




was afforded an opportunity to wrestle with the
issue of fairness in the distribution of transportation
system benefits and burdens.

The Region and the Community

SCAG is comprised of six counties, Imperial, Los
Angeles, Orange, Riverside, San Bernardino and
Ventura, and is divided into 14 subregions and
includes 184 cities in Southern California. SCAG is
served both by an extensive highway network as
well as large public bus and commuter rail systems
linking the region to the rest of California.

It is the largest and most populous metropolitan
planning region in the nation, and includes nearly half
of the entire population of California. The SCAG
Region includes urban areas and uninhabited
mountains and deserts, with the urban areas
reflecting a wide variety of land use patterns and
conditions. At the center of the urbanized region is
Los Angeles, with other urban centers scattered
peripherally in Long Beach, Burbank, Glendale,
Pasadena, Pomona, Riverside, San Bernardino, Santa
Ana, Anaheim, Irvine, Oxnard and Ventura.

A major gateway for immigration from the west and
the south, the SCAG Region’s ethnic make-up has




changed considerably over the past three decades
becoming increasingly Hispanic and Asian. In 1970,
non-Hispanic Whites represented 76 percent of the
population, dropping to 50 percent in 1990. The
percentage of the region’s non-Hispanic Blacks has
remained relatively stable at eight percent. Hispanics
are the largest ethnic group in four of the 14
subregions: the City of Los Angeles, San Gabriel
Valley Council of Governments, Gateway Cities, and
Imperial County.

What Happened

The Intermodal Surface Transportation Efficiency
Act of 1991 (ISTEA) and the Clean Air Act
Amendments of 1990 set the stage for an integrated,
multi-modal approach to transportation planning.
Transportation practitioners and decision makers
were asked to adopt goals and objectives and
methods capable of setting priorities and investments
for an entire integrated system rather than as a
collection of competing modes. With ISTEA, MPOs
were asked to adopt and periodically update their
Regional Transportation Plans (RTP) and, in so
doing, explicitly consider and analyze a series of
sound planning principles commonly referred to as
the ISTEA. Planning Factors.

In response to these changing requirements, and
following completion of its previous transportation
plan in 1994, SCAG initiated a performance-based
planning process — an approach intended to provide
a more comprehensive framework for decision
making. The new approach introduced several new
performance indicators into decision making. These
new indicators were not prepared by SCAG alone,
but rather came after discussions with stakeholders
about the proper goals and objectives that should be
set for the transportation system. The process
engaged the public, interest groups, subregions,
County Transportation Commissions and several
SCAG committees including a Peer Review
Committee formed by SCAG’s Transportation and
Communications Committee (TCC). The

performance indicators approach has been credited
as a means for bringing a “user’s perspective” into
transportation decision making, overcoming a

limitation of more traditional analyses focused upon
measures of vehicle volumes and levels-of-service.

This process culminated in recommendations from
the TCC and approval by SCAG of performance
indicators for each of the following seven criteria in
order to report findings in the Preliminary 1997 RTP:

*  Mobility

» Accessibility

» Environment

» Cost Effectiveness

* Reliability

» Safety

» Consumer Satisfaction

This process was also notable because, for the first
time, SCAG employed a “bottom-up” approach that
drew input from SCAG’s 14 subregions. Each
subregion was first given baseline transportation
information projecting system performance for each
of the seven performance indicators to the year
2020. Each subregion then utilized this information to
nominate policies, programs, and projects for
possible inclusion in the regional plan.

SCAG’s experience confirmed the merits of
performance indicators as a planning tool to evaluate
investment alternatives. The indicators provided a
broader analytical framework for the decision
maker. The traditional emphasis upon mobility was
balanced by the introduction of a series of sound
planning principles. In general, the approach
fostered more input from a wide range of agencies,
organizations, and individual stakeholders within the
region and was viewed by its proponents as offering
a better foundation from which to make cost-
effective investment decisions.




Although noteworthy, SCAG’s initial study findings
drew criticism for its inadequate treatment of equity
and accessibility issues. In March 1997, a coalition
of groups, including the Environmental Defense
Fund (EDF), Natural Resources Defense Council,
the NAACP and the Bus Riders Union, sent SCAG a
letter of intent to sue for their handling of Title VI
and environmental justice in the Preliminary RTP
released in February 1997. The coalition observed
that the Preliminary RTP appeared to offer few
benefits to those living below the poverty line. The
coalition also criticized SCAG for failing to involve
low income and minority communities in the
planning process.

SCAG took the threat of a lawsuit very seriously, in
part, because Title VI of the Civil Rights Act of 1964
had been recently and successfully raised as an issue
against the region’s major transit service provider in

the landmark civil rights class action lawsuit, Labor/
Community Strategy Center v. Los Angeles County
Metropolitan Transportation Authority (MTA) in
October 1996. The lawsuit, which eventually led to a
court-order Consent Decree, charged that the MTA
operated separate and unequal bus and rail systems
that discriminated against minority and low-income
bus riders of Los Angeles.

To avoid the delays and costs of a lawsuit, an
alternative dispute resolution (ADR) process was
employed to fully understand and explore the
positions held by each party. Within 4 weeks of
receiving the letter of intent to sue, the first meeting
was held between SCAG and the coalition of
potential litigants. Several other meetings were held
between the parties. During this process, SCAG
representatives included elected officials, the chair of
the SCAG transportation policy committee, the




president and vice president of SCAG, and
representatives from the each of the SCAG counties.
SCAG agreed to involve coalition membership in the
planning process, and to facilitate a series of public
meetings and workshops to solicit greater
involvement from low-income and minority
communities.

During the ADR process, SCAG affirmed its support
and recognition for the Consent Decree by
incorporating the following provision into the 1998
RTP:

“capital improvement planning and
programming for MTA shall include attention




to all modes of transportation and all areas of
the County from which riders are drawn.
Improvements meeting the needs of transit
dependent populations shall be given priority
consistent with MTA’s other statutory
responsibilities and obligations ™

The RTP recommended a transit restructuring
strategy that shifted the focus away from fixed route
systems that required significant subsidies and
adopted several “cost-effectiveness” performance
measures toward that end. The RTP also included
specific commitments to low-income and minority
community outreach, an endorsement for the
development of “Smart Shuttles” — a non-fixed
route, demand-responsive system of feeder services
to bus and transit systems — and an increase in
connections and services for lower-income
communities.

The success of these efforts was later recognized by
EDF following SCAG’s approval of the RTP in an
April 17, 1998 news release in which an EDF senior
attorney, Robert Garcia, was quoted: “SCAGQG has
brought transportation equity to the planning table
and the Environmental Defense Fund is committed to
working with SCAG to improve transportation for
communities of color and the transit dependent.”

For SCAG, the MTA lawsuit and Consent Decree
underlined the need for public transportation agencies
to consider the fairness and equity of their investment
and policy decisions. The Consent Decree spurred
action on the part of government to make a greater
commitment to understand and address Title VI and
environmental justice issues in Southern California.

Revised and updated every three years,
CommunityLink 21 was the first SCAG RTP to
include an analysis of transportation “equity” among
its performance indicators incorporated into its plan
evaluation process. Moreover, another performance
indicator — “accessibility” — was examined in
greater detail than ever before in order to differentiate
and compare this measure by transportation mode,

income group and ethnicity. SCAG’s research efforts
are detailed below:

Review of Tax Structures. In its November 1997
issues paper for the RTP, “Equity and Accessibility:
Issues and Considerations in Community Link 217,
SCAG examined the tax structures and revenue
sources used to fund regional transportation projects
and investments. The analysis documented the
shifting economic base of the SCAG region toward a
service-based and information-related economy,
concluding that the primary taxation source for
transportation investments — the gasoline tax and
sales tax — were shrinking in importance relative to
the region’s growth and infrastructure needs. The
report stressed that an overreliance on these revenue
sources presented a “gross equity” concern for the
well-being of all SCAG region residents and the
region’s future economic health. Equity, in this
specific context, was defined in broad “geographic”
terms — whether the entire region was adequately
prepared to address its infrastructure requirements.

However, the SCAG report also looked at the tax
structure’s implications to specific income segments
of the SCAG regional population. The issues paper
cautioned that the transportation revenue funding
sources and structures, basically the fuel tax and the
sales tax, were regressive means for funding
transportation systems. The paper explained that
persons would consume largely the same amount of
the taxed good. Thus, persons with limited financial
means would pay a larger share of their total income
in taxes. For example, SCAG’s report asserted that
spending on consumption items such as gasoline (as
a percentage of income) falls as income rises. The
report found such taxes regressive, particularly
excise taxes, which are imposed on a narrow band
of goods and carry a practical per-person maximum
(e.g., one can only use so much gasoline, smoke so
many cigars and cigarettes, and drink so much beer
or liquor). Typically, wealthy people do not buy more
of the product no matter how much money they may
have. The tax is on volume rather than price, so
financially better off people pay the same absolute



Transportation Taxes: Who Pays

Annual Federal & State Gasoline Taxes and Local Sates Taxes by Income Class, 1995

$25,000-
$49,999

0- $12,000-
$12,000 $24,999

Persons in poverty contribute almost 7 percent of all transportation taxes collected.

SCAG compared the total share of transportation funding borne by
low-income persons against other income groups.

tax on an expensive product as low-income
households may pay for a more generic vatiety.

The report presented the amount of sales and
gasoline taxes paid by five income groups as well as
analyzed the total share of sales and gasoline taxes
collected by each of the five income groups. The
analysis indicated that fax burdens, measured as
percent of total adjusted income paid for sales and
gasoline taxes, were disproportionately high, ranging
between 8.6 percent and 10 percent for all income
groups except for the top income households who
pay just over 3.5 percent of their income to sales and
gasoline taxes.

Another measure focused upon the shares of
transportation funding contributed by each income
group. This latter indicator was used to benchmark
and evaluate whether proposed RTP strategies would
bring a similar benefit distribution among difterent
income groups. While accounting for 13 percent of
the SCAG’s regional population, the lowest income
groups (under $12,000) contributed about 6.2
percent of total tax revenues for transportation
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funding. Households with incomes between $25,000
and $49,000 contributed the most to sales and
gasoline taxes.

Benefit Assessment. The RTP developed a benefit
assessment method that considered to what extent
various socioeconomic groups were receiving value
from existing and funded transportation investments.
The benefit approach was a fundamental component
of the initial performance-based planning approach
adopted by SCAG. The benefit method calculated
time savings and the value of time saved by income
group for various transportation investment
programs. Central to the approach was the
assumption that an equity measure should monitor
the amount of delay in monetary terms (i.e., time
means money) and that delay means lost dollars. The
approach followed standard benefit assessment
conventions and calculates the value of time (half the
average hourly wage for an income category) and
the total time saved to measure benefits. Table 1
reports the findings from the equity calculation
methodology. Using this approach, it was possible to
report that fully 13 percent of the region’s population
lived below the poverty level, but received only 2.3
percent of the existing transportation investment
benefits.

These findings raise important questions about the
fairness of transportation investments in the region,
but considerable caution still must be exercised when
findings are presented in monetary rather than travel
time terms. The findings clearly point to the fact that
the highest income households (i.e., $70,000 or
greater) are expected to benefit the most in terms of
hours saved and monetary savings over the planning
horizon, while those in the lowest household income
category benefit the least. However, the benefit
assessment is complicated by its highty problematic
need to assign a defensible “value of time” for
households in order to translate the analysis into
purely monetary terms. Thus, the middle income
household (i.e., $25,000 to $49,999) capture a
greater share of hours saved than the next highest
income (i.e., $50,000 to $69,999) household (31




percent versus 22 percent), but due to their lower
value of time less monetized time savings (21 percent
versus 23 percent).

SCAG took note of this issue in its methodolocy
paper and cautioned that conclusions about
“fairness” using a benefits assessment approach
should only be made after careful consideration of
the underlying reasons for the current distribution of
benefits and burdens. Particularly, if the benefit
distribution from transportation investments show
“uneven” results, the conclusion and policy
implication will greatly depend on the “reason” for
the “imbalance” or “uneven” distribution. SCAG
observed that two factors must be sorted out to
make such an evaluation: the fncome Effect and
Equity Concern.

1) The Income Effect. If the uneven benefit
distribution (in monetary terms) by different
income categories are caused only by significant
variation of time values among income groups,
this is reflective of a so-called income effect.
SCAG concluded that there is no equity issue
from the income effect; the policy implication is
that higher income people should pay more
because they have a much higher willingness to
pay for the time savings. Thus, policy makers
should encourage transportation financing
structures or some differential pricing strategy to
capture the higher “willingness-to-pay” for
transportation improvements from higher income
groups.

2) The Equity Concern. If the uneven benefit
distributions by income groups are caused
primarily by an unbalanced distribution of time
savings (in minutes or hours), then there is an
equity concern. Transportation planners should
look into modified investment strategies to
address and correct this inequitable outcome.

This benefits assessment approach drew comments
and suggestions at the time of the submission of the
Preliminary RTP and eventually precipitated SCAG’s

Equity Calculation Methodology

{$a3.000-
49.999)

573381400 | 1340847200 | gassezoo 2,326,575,900

$38,878,110,200

Time means money. Equity calculations consider the value of time saved. Measured by time or money,
the highest income group benefits the most.

Table 1. SCAG used a benefit assessment methodology that
considered the percent of hours and value of time saved by income
category.

consideration of other formulations of equity and a
closer look at accessibility.

Accessibility. CommunityLink 21’s issues paper
examined the concept of accessibilify in detail and
compared the trip-making ability of households
without ready access to automobiles with those of the
driving majority. SCAG defined accessibility as the
opportunity to reach a given destination within
reasonable time and costs and without being impeded
by physical, social or economic barriers. Accessibility
became an important performance indicator in the
RTP and it was defined as the percent of total workers
within 25 minutes travel to their jobs.

Accessibility is a foundation for social and economic
interactions. As an indicator, accessibility is
measured by the spatial distribution of potential
destinations, the ease of reaching each destination,
and the magnitude, quality and character of the
activities at the destination sites. Travel costs are
central: the lower the costs of travel in time and
money terms, the more places that can be reached
within a certain budget and, thus, the greater the
accessibility. Destination choice is equally crucial: the
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Low-income persons ride buses and urban rail. Higher income populations drive alone in cars and use

The SCAG RTP used Census data to profile mode choice by income
category, clarifying who most benefitted from farebox subsidies for
bus, urban rail, and Metrolink, a commuter rail operation.

more destinations, and the more varied the
destinations, the higher the level of accessibility.

The RTP contrasted accessibility with the traditional
emphasis upon mobility in transportation planning.
Mobility was defined as the ability to travel and the
potential for movement. Mobility reflects the spatial
structure of the transportation network and the level
and quality of its service. Mobility is determined by
such characteristics as road capacity and designed
speed and, in the case of automobile mobility, by
how many people are using the roads. Typical
performance measures for mobility consider how
vehicles get through the transportation system and
report level-of-service, volume-to-capacity ratios, or
vehicles miles traveled.

SCAG argued that accessibility had two crucial
advantages over mobility measures. First, it allows
for comparison of alternative land use and
transportation policies and focuses upon the level-of-
service of the metropolitan system as a whole, rather
than just the transportation system. Thus, policies
designed to increase the mixing of land uses can be
compared to policies designed to increase capacity

of transportation networks such as intersection
improvements. Second, accessibility as a planning
goal provides clear direction for policy makers. While
increased mobility may be a good thing, higher levels
of accessibility are a good thing.

Automobile Ownership and Accessibility. SCAG
reviewed the relationship between auto ownership
and accessibility. SCAG examined its trip-generation
model which details trip-generation rates by trip
purposes, housing types and vehicle ownership by
counties of the SCAG region. The model shows that
households without automobiles make fewer trips
than households with automobiles and, therefore, are
somewhat more restricted in the exercise of travel
for shopping, work and other trip-making
opportunities. This phenomenon is sufficiently stark
to lead some policy makers and academic
researchers to conclude that the best and most
efficient way to move people from welfare to the
workforce is to provide automobiles to welfare
recipients. SCAG reflected on this policy implication,
but concluded that it had a limited role to play in
promoting auto ownership. Rather, the MPO should
narrow the “accessibility gap” through transit
investments and transit restructuring strategies for
those who prefer transit or who are without access
to an automobile.

Travel Behavior and Transportation System
Utilization by Population Segments. SCAG
profiled travel behavior and the modes of
transportation (i.e., auto vs. public transit), by
income group (i.e., low, middle, high) and by race/
ethnicity (i.e., Blacks, Hispanics, all others or region
average). The analysis drew heavily upon the Public-
Use Microdata Sample (PUMS) data set from the
U.S. Census Bureau. The PUMS data set contains
records from the long-form census survey — a rich
source of travel, housing and socioeconomic data
about a cross-section of U.S. households. The
microdata sample is a valued tool for demographers,
economists, and transportation analysts who wish to
perform special tabulations.
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Two Accessibility Performance Indicators. In
response to comments on the Preliminary RTP,
SCAG expanded upon the aggregate measure of
accessibility defined as the percent of workers who
travel 25 minutes or less to work. First, SCAG
differentiated accessibility by various income
categories, ethnicity groups and travel modes.
Second, SCAG created a measure of accessibility
focused upon “opportunities” (i.e., employment,
essential services and shopping) available within a
reasonable travel time, distance range and costs.
This second measure, an “opportunity accessibility
indicator”, was used to evaluate progress in
accessibility from transportation improvement
strategies.

This analytical method revealed that “transit
restructuring” strategies recommended in the
Draft 1998 RTP — consistent with the goals of
the Consent Order — would enhance greatly the
“ease” of work commuting for transit ridership.
For example, while work trips within 30 minutes
by automobile were estimated to increase by 3.9
percent, work trips by transit would jump 48
percent and 39 percent for transit trips within 30
and 45 minutes, respectively.

The analysis also detailed the impacts of improved
transit accessibility for work by income and ethnicity.
The analysis indicated that low-income Hispanic and
Black commuters would capture a greater than
proportionate share of the benefits from the
accessibility improvements in 30-minute and 45-minute
commutes. Similarly, the transit restructuring strategy
was expected to narrow the gap between the use of
private autos and public transportation when
providing access-to-opportunities other than jobs. The
analysis revealed that low-income Blacks were expected
to gain the greatest relative improvements in
accessibility to opportunities.

Performance Results — Evaluation of the Plan.
The 98 RTP concluded with a performance
evaluation to compare the goals and objectives of the
SCAG Region to the 1994 Base Year, the 2020




Baseline (conditions if no plan were adopted) and the

2020 Plan (performance-based constrained programs
and policies). Table 2 presents the findings from
SCAG’s Equity Performance Indicator in terms of
percent of hours saved and percent of monetary
value of hours saved. The Plan showed substantial
improvements for low-income persons using either
term of measurement. For reference purposes, the
Plan also reported percent of total expenditures
which looks at the raw dollars and compares the
amounts spent on low-income and high income
persons. This latter analysis found that expenditures
on programs and projects that are used by low-
income persons exceeded expenditures spent on
persons in the high-income category.

The performance evaluation section of the RTP also
presented performance indicators that reported
equity as measured by increased accessibility. SCAG
reported that all groups were expected to benefit
from improved access when compared with the
2020 Baseline, although there were variations in the
level of these improvements by groups (see Table 3).
The performance evaluation found that low-income
communities enjoyed appreciable gains in
accessibility from transit restructuring.

Effective Environmental
Justice Practices

SCAG’s RTP, CommunityLink 21, intensively
explored the benefits and burdens of their current
and prospective transportation program upon various
racial, ethnic and income categories. MPOs and
states can observe several effective practices
important to integrating the principles of
environmental justice into transportation planning.

» Demographic Profile of Socioeconomic
Groups. SCAG used demographic, income, travel
and employment information to consider the
travel characteristics and needs of low-income
and minority populations covered by Civil Rights
Title VI and other laws. This analysis was initially

Equity Measured by Share of Benefits
EQUITYNEquitabte distribution of tr ansportation investment benefits
Performance Goal/ 1994 2020 2020
indicators Objective Base Year Baseline Plan
Equitable nfa
| Percent of Hours Saved
i Low Income (<$12,000 per household) nfa 9%
High Income (>$70,000 per househoid) nfa 25% 20%
Percent of the Monetary Value of Hours Saved
Low tncome (<$12,000 per household) nfa 2%
; High Income (>$70,000 per hiousehold) nfa 48% 42%
Percent of Total Expenditures
Low income (<$12,000 per household) nfa 26% 28%
High Income (>$70,000 per household) nfa 15% 15%

Table 2. SCAG compared equity as measured by the changing share

of hours saved and percent of monetary value of hours saved
between the baseline future and the plan.

Equity Measured by Increased Accessibility

Increased Plan Performance
Qver 2020 Basetine

Pesformance
indlcators

increased Accessibllity (Trips <go miautes) on YRANSIY with Implementation of the Plan

increased increased

Job Access. Transit Access
Low Income {€~$12,000 per household) 61.7% 22.7%
Medium fncome (~3$12,000¢~$25,000 per househotd) 61.1% 212%
High ncome (~3$25,000 per household) 56.6% £6.1%
Hispanics 59.6% 55.3%
Blacks 725% 10.2%
Others 55.8% 34.6%

increased Accessibility (Trips <30 } on AUTO with of the Plan

Increased Incraased

Job Access Auto Access
Low income (¢~$12,000 per household) 24.2% 14.9%
Medium income (3§22, $25,000 per h hold} 24.8% 17.9%
High Income (~3$25,000 per househotd) 28.2% 67.3%
Hispanics 25.3% 45.3%
Blacks 22,0% 4b%
Others 26.9% 50.3%

Accessible Job Opportunities as % of Total Region

Table 3. SCAG disaggregated accessibility impacts by income and
ethnicity and reported the Plan’s impact in enhancing access to both
convenient jobs and other opportunities by both transit and auto.

compiled at the census tract level and translated
to SCAG’s traffic analysis zones for travel
forecasting purposes. SCAG used post-census,
establishment-based job data (ES-202 data)
provided by the California Employment
Development Department, Labor Market
Information Division in order to develop its two
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measures of accessibility — jobs and
opportunities. Working in close cooperation with
the state labor agency, SCAG created an “entry-
level” job definition for its accessibility to
opportunities measure and then estimated entry
level jobs by census tract. SCAG also made
creative use of a commercial data set — the Dun
& Bradstreet employment data file to estimate the
average number of retail jobs per retail store.
Retail stores were used as a surrogate for
shopping opportunities.

Benefits and Burdens Were Integrated into a
Performance-Based Methodology. SCAG
treated the equity issues as an integral indicator in
its performance-based plan evaluation and
decision-making process. This approach
institutionalizes the consideration of social
impacts of various transportation investment
strategies as part of the priority-setting process.
Ultimately, it gives the public and decision makers
more information to observe and remedy
imbalances in the existing or proposed investment
plans.

Peer Review Committee Challenged and
Informed MPO. SCAG recognized that its
investigation of equity raised new and challenging
methodological issues for its staff, decision
makers, and the public. The agency recognized
that it could benefit from a wider forum in which
to build a consensus on best methods and draw
upon technical expertise. Thus, SCAG staffers
opened themselves up to critical comments at an
early stage and were better able to improve their
technical products and processes by establishing
a Peer Review Committee (PRC). The PRC was
comprised of a 10-person committee of experts
invited to review and comment on technical
issues and processes used during the planning
process. SCAG brought together experts familiar
with national transportation policy, the region’s
transportation system, transportation modeling,
and tools and processes for decision making such
as performance indicators.

Employed Alternative Dispute Resolution
Approach. SCAG understood that Title VI was
being successfully employed against the region’s
major transit service provider in a lawsuit.
SCAG?’s planning process further confirmed an
imbalance in the stream of benefits and burdens
to transit-dependent populations. SCAG
determined that engaging in a dispute resolution
process could prove less costly and time-
consuming than a lawsuit and that there were
advantages to exploring areas of mutual gain and
common ground with the parties objecting to the
Preliminary RTP.




“With the lawsuit going on there was clear
recognition that issues of environmental justice
had to be taken very seriously...

..In shaping the 98RTP, SCAG opened itself up
and invited a group of people who did not
necessarily agree with their approach, and they
actually listened and were responsive. As a
vesult, they came up with a strong set of
performance indicators for their regional
transportation plan.....

..Involving academics in the shaping of
performance measures for the RTP brought a
different set of skills to the table. For example,
the focus on quantitative measures to evaluate
environmental justice objectives was key to
coming up with such a strong product.”

— Genevieve Giuliano

Peer Review Committee member, commenting on
lessons learned in preparing a transportation
equity analysis in the SCAG RTP.

* Public Involvement Processes and Comments
Influenced Methods. Between the preliminary
and final studies, SCAG’s equity analysis was
refined in response to comment and further study
was given to detailing accessibility by income,
race and ethnicity. By comparing percentage
changes in transit and auto accessibility (e.g.,
trips under 30 minutes) for various
socioeconomic segments, the subsequent report
improved its focus on enhancing job accessibility
and other opportunities for minorities and the
poor. This approach avoids some problematic
issues generated by imputing a monetary value to
time. It also places a greater emphasis on the
question of whether an accessibility gap is being
narrowed by the plan so that various income or
race categories enjoy similar opportunities.

Challenges Ahead

SCAG is moving forward now with their update of
the regional transportation plan. Staff and decision
makers will be confronted again with the substantial
challenges that the region faces to manage growth
and finance and deliver transportation infrastructure
cost-effectively. The allocation of transportation
resources will continue to be vigorously debated by
parties with differing values and competing visions
for the region. The debate’s outcome will have
significant implications for the region’s land use
patterns, densities, nodes for growth and
development, environmental health, livability,
accessibility and equity. Transportation decision
makers will have to navigate through political,
planning and policy processes in order to devise
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SCAG is using videoconferencing and posting audio and video
transcripts to its web site to engage people across the region.
Community dialogues provide a more informal means of involving
those not traditionally involved with SCAG planning processes.

politically workable, technically feasible and legally
defensible solutions.

In this new round, SCAG faces the challenge to
carry forward its commitment to the methods and
processes for considering equity and promoting
inclusiveness in planning and decision-making
processes. SCAG staff recognize that the 98RTP
process was a learning experience and have recently
developed procedures to improve internal
management of future projects and programs which
are reported in SCAG’s Compliance Procedure for
Environmental Justice in the Transportation
Planning Process. The document describes public
outreach strategies to assure that traditionally
underrepresented groups can participate meaningfully
in processes as well as analyses that SCAG staff
conduct to examine equity. The guidance manual has
not yet been formally adopted by SCAG’s regional
council, but its recommendations have been
approved by its Transportation and Communications
Committee.

SCAG staff are already practicing many of the
recommended procedures for the 2001 RTP update
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including an improved public outreach and
involvement program. Several outreach practices are
noteworthy:

SCAG has retained communications consultants
to facilitate regular meetings and workshops,
including “Environmental Justice Community
Dialogues” targeting low-income and minority
populations. Community dialogues are more
informal meetings with groups that have not
traditionally been involved with SCAG or the RTP
planning process. These dialogues are frequently
scheduled for evening hours to allow attendance
for those who work during the day. For these
audiences, which typically include minority
groups and low-income populations, a “tutorial” is
offered on SCAG and the RTP which describes
the nature of a regional planning organization and
its function. The RTP is further explained as the
planning document for regional transportation. As
the discussion evolves with each group, specific
needs and issues are identified and recorded as
input for the RTP planning process.

SCAG now maintains a database of contact
information for individuals in low-income and
minority populations. The community database is
developed through each local subregion in order
to adequately reflect the needs and interests of
each subregion. In addition, the SCAG
communications consultant supplements these
lists with its own set of community contacts and
conducts a comprehensive search of local
community organizations and associations using a
community development directory. These
individuals are routinely updated on public
involvement workshops and discussion sessions
through mailings.

Outreach material is translated into Spanish and
other languages as needed by a community area.
All outreach material is tailored to match local
community needs in terms of content and
language.




* Local public affairs shows offer an outlet for
local communication, particularly for non-English
speaking audiences. Local elected officials are
asked to serve as regional spokespersons, as
appropriate, for these programs, emphasizing the
importance of regional planning and the need for
local input.

SCAG developed performance-based indicators to
improve decision making. The approach presumes
that a firm technical foundation can be established
that incorporates the values expressed by the public
for the assessment of transportation alternatives.
However, the measures need to be continually
reviewed for their technical quality and relevance by
such entities as the Peer Review Committee as well
as an informed public. Similar to other MPOs, SCAG
will need to refine its methods as new technologies
are developed to manage and display data, as new
sources (e.g., 2000 Census) become available and
more effective practices are disseminated. SCAG
recognized the need for such improvements in its
previous issues paper for the 1998 RTP. That report
identified several areas in need of research pertaining
to SCAG’s modeling including:

» Collecting and analyzing data on travel behavior
for non-work trips by income and ethnicity and
modes of transport;

» Establishing and building a transit network with
capacity (level-of-service) constraints;

+ Investigating equity and accessibility conditions
for low-income ethnic groups living in suburban
and rural areas;

» Examining the value of time — theoretical
foundations and its measurement by trip types
and by income groups;

» Exploring further research in defining and
measuring accessibility;

* Analyzing the trade-off between land use and
transportation investments for improving

accessibility. For example, developing methods
for measuring accessibility impacts from
implementing SCAG’s Livable Community
strategy promoting transit-oriented developments.

Equally important, SCAG’s performance indicators
reflect a broad set of goals and objectives put
forward for the region and its transportation system.
A major challenge that follows from the development
of indicators, including equity and accessibility
measures, is its full integration into the culture of
decision making and the clear setting of priority
funding for projects consistent with these objectives.
Developing a credible feedback-loop between the
performance measure findings and the priority list of
recommended projects is a crucial element of
bringing community-based goals and objectives into
transportation decision making.

Ultimately, however, SCAG must explain its
strategies and commitments in terms of its Title VI
obligations. It must demonstrate that its planning
processes and methods are responsive to imbalances
caused by the existing and potential future spending
priorities. A major challenge, therefore, is to commit
resources — even when scarce — to programs,
projects, activities and services capable of addressing
potential discrimination in the distribution of
transportation benefits and burdens.

Lessons Learned

SCAG has taken a leadership role in the development
of performance indicators that directly consider the
issue of equity and accessibility and the impact of
transportation policies on minority and low-income
groups. SCAG’s efforts are reproducible and within
the capabilities of other MPOs. The SCAG RTP
process offers important lessons to MPOs and
States:

* Equity and Efficiency Are Not Mutually
Exclusive Goals. Civil Rights and environmental
justice advocates and national and local
environmental organizations have joined forces in
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places such as Southern California and Atlanta.
They have identified the MPO as an important
forum for promoting a debate about
transportation policy and the conservation of
financial and environmental resources. These
organizations have identified several alternative
strategies to the automobile that can be used to
promote transit utilization, land conservation, air
quality improvements and also be designed to be
cost-neutral or beneficial to low-income and
minority communities. These strategies include,
but are not limited to: livable communities,
location efficient mortgages, greater emphasis on
car-pooling for low-income travelers, car-sharing,

transit-dedicated funds for congestion road
pricing revenues (i.e., “equitable road pricing”),
“smart shuttles”, shared-ride taxis and bicycle and
pedestrian facilities. The efficiency and equity
impacts of these multi-modal strategies place new
analytical demands upon the MPOs and have
created the need for a broader set of
performance-based measures to consider.

Benefits and Burdens Can Be Integrated into
a Performance-Based Planning Process. The
development of performance indicators to gauge
the social and economic effects of transportation
plans on minority and low-income populations




can be a powerful means of assessing the
equitable distribution of transportation benefits.
Developing and adopting performance indicators
appropriate for community, neighborhood, social,
economic, and “people” impacts of transportation
plans can help MPOs and other transportation
agencies address concerns about transportation
equity and environmental justice. SCAG’s

“The inclusion of transportation equity as a
performance indicator really encouraged everyone to

be much more open-minded. For the first time we had to
look beyond the addition of or discontinuation of a bus

line, and really examine the equity issues at stake.”

— Zahi Faranesh
SCAG Participant on Peer Review Committee

integration of equity and accessibility
considerations into a performance-measure based
method of plan evaluation places these issues on
an equal footing with other more traditional
considerations in transportation planning. The
inclusion of these criteria in plan evaluation and
decision making provides an opportunity to
identify and address the potential for
discrimination when responding to the travel
needs of many different populations and
communities in the region.

Room for Improvement in Public
Involvement Processes. The Transportation
Plan is a recurring product within the
metropolitan planning process. There are
significant advantages in transportation planning
from reaching out to all transportation users
including minority and low-income individuals to
understand the needs and barriers to access and
opportunity. SCAG has learned from its previous
RTP Plans that they needed to make a greater
commitment to building long-term relationships in
order to solicit input from minority and low-
income communities. They have instituted a
series of environmental justice dialogues, retained
a public outreach consultant to conduct
workshops and regular meetings, and developed
databases of interested individuals as part of a
proactive strategy to do outreach earlier in the
RTP process.
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Dispute Resolution Processes Offer an
Alternative to Litigation. During the course of the
RTP’s development, SCAG faced the threat of a
lawsuit and opposition from community based
organizations, grass roots and environmental
groups, civil rights and environmental justice
advocates regarding the priorities embodied in the
plan. SCAG worked through an alternative dispute
resolution process to develop a better understanding
of the positions held by these groups. SCAG
reopened its planning processes to solicit greater
involvement. These meetings were a learning
experience for SCAG staffers and it has altered

SCAG’s approach to conducting public involvement
meetings for its upcoming planning process.
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h 1989 Loma Prieta
beyond repair.

Introduction

At 5:04 p.m. on October 17, 1989, as millions of
baseball fans were watching the pregame broadcast
of the third game of the World Series at San
Francisco’s Candlestick Park, a powerful earthquake
struck the Bay Area. Television screens across the
nation went momentarily blank as the earthquake,
measuring 7.1 on the Richter Scale, rocked
Candlestick Park. Sixty-seven people died and 3,000
were injured in the third most lethal earthquake in
U.S. history.

E i o

earthquk daage the Cypress Fre ‘

Cypress Freeway
Replacement Project

‘BARTMENT OF TRANSPORTATION

Of all the scenes of destruction in the aftermath of
the Loma Prieta earthquake, the lasting image was
the collapse of the Cypress Freeway in West
Oakland. Forty-two people died when concrete
pillars supporting the upper section of the double-
deck freeway buckled and the entire structure
collapsed, destroying a 1%4-mile section of Interstate
880.

The Cypress Freeway was built in the 1950s to
connect the sprawling tractlands of southern
Alameda County to downtown San Francisco and
Oakland’s industrial waterfront. Its path through the
predominantly African-American community of West
Oakland split the community in half and uprooted
600 families and dozens of businesses. A roughly
four-square-mile area was cut off from downtown
and more affluent sections of West Oakland to the
east, sandwiched against metalworking shops,
railyards, and the Port of Oakland. Qver the years,
neighborhood businesses withered from isolation,
while residents were forced to endure the fumes and
noise from the thousands of cars passing overhead.

Certainly no resident of West Oakland welcomed the
tragedy that took place on October 17, 1989.
However, the collapse of the Cypress Freeway
created the potential for a dialogue over how and
where the freeway would be reconstructed, an
opportunity that had not been available to West
Oaklanders 35 years before when the structure was
originally built. Although the California Department
of Transportation (Caltrans) originally proposed to




rebuild the freeway in its existing location, a coalition
of West Oakland community representatives quickly
formed in opposition to this plan. For nearly two
years following the earthquake, Caltrans worked
with a wide range of stakeholders to select a new
alignment for the freeway that meets the needs of
both the traveling public and the community of West
Oakland. In addition, construction is scheduled to
begin in March 2001 on a $13 million project to turn
the former freeway into a forested, landscaped
boulevard that will reunite West Oakland.

The reconstruction of the Cypress Freeway was an
enormously expensive and complex undertaking and,
like most projects of this magnitude, it was not
without controversy. Disputes over the new freeway
alignment and the discovery of toxic waste during
construction boiled over into several legal battles. In
the final analysis, however, the Cypress Freeway
Replacement Project sends a strong message about
the potential for a transportation agency to work
together with citizens to accomplish an enormous
task while helping to revitalize a community.

The Region and the Community

West Oakland is a community of 18,317 residents
located in a rectangular area south of Interstate 580
and west of Interstate 980. A large portion of this
area is industrial, including the Port of Oakland, a
Union Pacific intermodal freight facility, warehousing
and distribution facilities, and light and heavy
manufacturing. The vast majority of West Oakland
residents are African Americans, making up 77.3
percent of the population according to the 1990 U.S.
Census. Other groups include whites (11 percent),
Hispanics (5.7 percent), Asians (3.5 percent), and
Native Americans (.3 percent).

West Oakland is one of the oldest neighborhoods of
Oakland and home of the Transcontinental Railway
terminus, which opened in 1869. Early residents
were Portuguese, Irish, and Italian immigrants. Many
African Americans moved to the area from the
southern and eastern United States during the period
of western railroad expansion. A second wave of
African-American immigrants came during World
War 11, attracted by the wartime boom in the
shipbuilding industry. West Oakland became a solid
middle-class African-American community, featuring
well-preserved Victorian homes and attractive
shopping, cultural, and entertainment districts.

This prosperity proved to be short lived, however.
Following World War II, government shipbuilding
decreased, idling thousands of workers. In addition,
increased mechanization of Port of Oakland
operations raised labor productivity and created few
new longshoring jobs. Finally, industrial firms located
near the Port increasingly relocated to southern
Alameda County, where taxes were lower and land
for sprawling one-story factories was cheaper.

With these changes, West Oakland became an
increasingly distressed community. By 1989 more
than 35 percent of West Oakland residents lived
below the poverty level, according to data from the
1990 U.S. Census. Unemployment was 21.5 percent
and nearly double that amount for African-American
males. The median household income was $13,123
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compared to the citywide median income of
$27,095. Few residents were homeowners, with
roughly 85 percent of the 8,735 housing units in
West Oakland occupied by renters.

Community-based efforts to address these challenges
have been underway for several decades. West
Oakland has a strong tradition of community activism
which dates back to the 1960s. Some twenty
community groups are active in the area working on a
variety of issues including housing, jobs, economic
development, and environmental improvement. A top
priority of neighborhood leaders is to have a voice in
the planning of projects that have significant impacts
on the community. The economic revitalization of West
Oakland is high on the agendas of many of the area’s
community groups.

Potential anchors for economic renewal do exist.
West Oakland has several major employers, including
a U.S. Postal Services facility that employs over
4,000 workers and the Port of Oakland. The Port,
however, has been a mixed blessing for West

Oakland. Although Port-related activity accounts for
almost 9,000 maritime industry jobs in the Bay Area,
only 12 percent of those jobs are held by Oakland
residents. In addition, truck traffic generated by the
Port and ancillary facilities produces noxious
emissions, wear-and-tear on city streets, and traffic
congestion and parking problems. West Oakland
residents have long argued that they have suffered
the negative environmental and traffic impacts of the
Port without receiving a significant share of the
economic benefits.

Air pollution generated by the Port and ancillary
activities, by major freeways, by truck traffic,
and by neighborhood industrial facilities has
become a growing source of concern for West
Oakland residents. Studies by the Children’s
Hospital of Oakland and the California Department
of Health Services indicate that West Oakland
residents suffer higher than expected rates of
hospitalization for asthma and certain forms of
cancer (Children’s Hospital of Oakland 1994,
California Department of Health Services 1993).
Such concerns played a role in solidifying the
community’s opposition to rebuilding the Cypress
Freeway in its existing location.

What Happened

For decades after the Cypress Freeway was
completed in 1957, it served as a magnet for
community frustration among West Oakland
residents. Residents argued they were given no
opportunities to participate in the planning and design
process and many blamed the freeway for Oakland’s
decline that began during the 1960s. According to
one former West Qakland resident, “Cypress opened
the door. It really split the city physically. It was the
beginning of the end. It ruined the integrity of the
whole area.”

When the Cypress Freeway collapsed in October
1989, West Oakland residents were determined to
prevent the mistakes of the past from being repeated.
Within forty-eight hours of the Loma Prieta
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earthquake, a group of prominent West Oakland
leaders and community activists formed the Citizens
Emergency Relief Team (CERT). CERT was
established to provide a voice for the community of
West Oakland in the reconstruction of the Cypress
Freeway and other rebuilding efforts following the
earthquake. It was more than just another
neighborhood organization. Its membership —
including a Bay Area Rapid Transit (BART) director,
a former Port of Oakland CEOQ, and an Alameda
County supervisor and former mayor of Berkeley —
was exceptionally resourceful and well-positioned to
influence policy.

After the earthquake, Caltrans initially proposed to
rebuild the Cypress in its existing location. This plan,
however, was adamantly opposed by the City of

Oakland, Alameda County officials, CERT, and the
vast majority of the West Oakland community. In
January 1990, over 200 Oakland residents and
politicians packed the gymnasium of a West Oakland
elementary school for a meeting with Caltrans at
which the agency’s proposal was heavily criticized.

Meanwhile, members of CERT, together with city
and county officials, had begun efforts to identify an
alternative route for the Cypress. This alignment
would run west of the previous Cypress structure
closer to the Port of Oakland, following Southern
Pacific railroad tracks for a portion of the way. The
new route would still impact a small residential area.
However, the majority of West Oakland would be
reunited under this plan.



The collapse of the Cypress Freeway created the opportunity for a
dialogue over where and how the freeway would be rebuilt.

Debate over the alignment for the reconstruction of
the Cypress Freeway continued for eighteen months.
During this period, Caltrans helped form the
Community Advisory Committee (CAC), comprised
of West Qakland citizens, and participated in scores
of meetings with the CAC, CERT, the West Oakland
Commerce Association, City of Oakland officials,
and commuter groups.

The coalition backing a new alignment for the
freeway frequently used the language and symbolism
of environmental justice to articulate its positions. As
one frustrated West Qakland resident asked, “How
about putting the freeway through Blackhawk or
Danville? Why is the poor community always having
to pay?” Residents argued that car exhaust fumes
contributed to higher incidences of underweight
babies, infant deaths, and acute and chronic diseases
in West Oakland than elsewhere in Alameda County,
a claim supported by health officials.

The discussion over the future Cypress freeway
alignment was complicated from the start because, at
the outset, Caltrans and the community of West
Oakland held very different perspectives on the project.
For Caltrans, it was above all a transportation project
of regional importance, necessary to replace an
essential link in the East Bay’s freeway network. For
others, however, particularly CERT and its allies, it was

principally a community revitalization project that had
the potential to help return West Oakland to its previous
grandeur and address environmental justice concerns
of community residents. Although Caltrans never
wavered in its commitment to restoring the Cypress as
a regionally significant highway connector, dialogue
with the West Oakland community ultimately sensitized
the agency to the community’s perspective as well.

NEPA Process. For twelve months following the
Loma Prieta earthquake, Caltrans worked to
prepare a Draft Environmental Impact Statement
(EIS), evaluating numerous alternatives for
responding to the collapse of the Cypress
Freeway. Six alternatives were identified in the
Draft EIS released by Caltrans in November 1990.
These included a no-build alternative, two
alternatives that would utilize the existing Cypress
right-of-way, and three versions of the rajlroad
corridor alignment advocated by CERT and the
City of Oakland. The Draft EIS was distributed to
government officials, local businesses and
residents, and community organizations for
review and comment. In January 1991, Caltrans
held open houses at three different Oakland
schools to provide opportunities for public input
about the alternatives. Also that month, Caltrans
held a formal public hearing attended by roughly
250 people at one of the same three schools.

Eight months after the official public comment period
for the Draft EIS ended on February 1, 1991, Caltrans
released the Final EIS for the Cypress Freeway
Replacement Project, which identified the selected
alignment for the new freeway. Responding to pressure
from the City of Oakland and West Oakland citizens,
Caltrans selected the Transit/TSM/Freeway Alternative
in the Railroad Corridor (see sidebar), which
redirected the freeway along railroad tracks to the west
of the community. This alternative added over one mile
to the freeway at a cost of more than $500 million for
purchase of the right-of-way alone. However, it
represented an opportunity to reunite West Oakland, a
crucial step in addressing the social and economic
problems of this community.
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The new Cypress Freeway alignment ran west of the original structure,
avoiding most residential areas of West Oakland.

Mitigation and Enhancements. Caltrans initiated
several strategies and actions to mitigate the impacts
of the demolition of the old Cypress Freeway and
construction of the new structure on the QOakland
community. Some of these actions included
temporarily relocating nearby residents and installing
dust screens on homes in close proximity to the
demolition site. Caltrans also produced a series of
trucking guides in response to neighborhood
concerns over increased truck traffic on residential
streets to and from the Port of Oakland during the
construction and demolition period. These guides
encouraged truck drivers to use designated routes
through West Oakland. Caltrans also supplied extra

crossing guards at two local schools to help ensure
the safety of schoolchildren.

Mitigation for residents and businesses in close
proximity to the new freeway included sound
barriers that reduced projected freeway noise levels
to between 62 and 67 decibels. Landscaping in front
of sound barriers, including densely planted trees and
shrubs, provided aesthetic visual screening of the
freeway from the neighborhoods. In addition,
Caltrans compensated 30 homeowners and 46
businesses whose property was located within the
right-of-way selected for the new freeway.

Caltrans also made efforts to ensure that Oakland
residents and businesses benefited from the project.
During the demolition phase, Caltrans archaeologists
excavated sites along the route and uncovered a
wealth of artifacts dating back to the 1800s. Key
finds included turn-of-the-century artifacts belonging
to African-American railroad porters. While
fieldwork was in progress, oral history interviews
with former porters were carried out to gather
information on how jobs were done and what they
meant to the workers. Caltrans compiled artifacts,
historic photographs, and documentation into a
traveling exhibit called “Holding the Fort: An Exhibit
of African-American Historical Archaeology and
Labor History in West Oakland.” The title of the
exhibit comes from a song regularly sung by the
Brotherhood of Sleeping Car Porters at their West
Qakland meetings.

In July 1993, Oakland City Council approved an
agreement with Caltrans that outlined Caltrans’
responsibility for resolving issues of concern with
the City of Oakland and its citizens during the design
and construction of the project. The agreement set
goals for the participation of disadvantaged and local
contractors on the project, along with employment
of local residents, minorities, and women. It also
called for the state to spend up to $1.2 million
training local residents.

Caltrans worked with the City of Oakland and the
Oakland Private Industry Council, a local job training



§

125

 Combined

~ NAm, | Female Oakland  (M.E0)

28% | 63%  17a%




presentations per year to local, regional, and
statewide groups on a range of topics. Caltrans also
produced 29 issues of the quarterly newsletter, the
Cypress Link, distributed to more than 15,000
residents, businesses, community organizations, and
public officials. The Cypress Link was an important
source of information, providing construction
updates, commuter, and contracting information to
the public for the duration of the project.

A Community Divided. Although the new route
selected for the Cypress Freeway no longer bisected
West Oakland, it did impact a small residential area in

) roadl the southwestern portion of the community. Residents
An agreement between Caltrans and the City of Oakland set goals for  of this area, known locally as “Lower Bottom,” argued
the employment of local residents, minorities, and women on the unsuccessfully that the new Cypress structure should
Cypress reconstruction project. be located further west, avoiding residential areas
altogether. Caltrans determined that such an alignment

provider, to establish the Cypress/Mandela Training ~ Would fail to comply with highway construction
Center. The Center’s initial mission was to provide standards because cars would be forced to slow down

Jow-income West Oakland residents with the training ~ to unsafe freeway speeds in order to negotiate curves.

and skills necessary to be included in the freeway
reconstruction project. The Center, which is still in
operation, has produced nearly 700 graduates
qualified for positions in carpentry, surveying,
electrical, and masonry work that have been placed

in construction positions throughout northern < Crane AR R e
California. The Center’s placement rate is 82 = : e

percent. Sixty-five of its graduates were employed
on the Cypress Freeway Replacement Project.
Caltrans provided nearly $500,000 to fund the Center
during the freeway construction period, and an
additional $1 million for continuation of the program
after the freeway was completed.

In order to keep the community informed about

opportunities and disruptions associ.ated with the Caltrans produced a quarterly newsleter, the Cypress Link,
Cypress Freeway Replacement Project, Caltrans to provide the community with information on the project.
opened a Public Information Office in West

Oakland’s historic Glove Building in 1992. Caltrans In March 1993, a coalition of residents from this

staffed the office five days a week, responding to area of West Oakland filed a 92-page lawsuit in U.S.
questions from the public and researching District Court in San Francisco against Caltrans, the
information requests. In its first three years, U.S. Department of Transportation, and the Federal
approximately 10,000 individuals visited the office, Highway Administration. The suit alleged that the

while staff conducted between 30 and 40 project would expose about 7,000 residents to



excessive noise and high levels of carbon monoxide,
ozone, lead and other pollutants, endangering health
and lowering property values. It claimed that the
agencies violated environmental and civil rights laws,
including the National Environmental Policy Act and
Title VI of the Civil Rights Act, by not fully
considering the health and environmental effects of
the project on low-income and minority residents
located nearby.

This claim, however, was challenged by other
members of the West Oakland community. The
following month, representatives from CERT and
several other West Oakland community organizations
held a press conference to denounce the lawsuit,
insisting that Caltrans worked closely with West
Qakland community representatives to determine the
alignment of the new freeway.

The suit was ultimately settled when Caltrans agreed
to some additional mitigation measures, including
reimbursement costs for an air conditioning system
and soundproofing at a church located near the
freeway, along with additional soundwalls and
landscaping. However, conflict resurfaced several
years later when a large plume of cancer-causing
vinyl chloride was discovered in the path of the new
freeway. Caltrans immediately halted work at the site
when the discovery was made in the spring of 1996.
During the next several months, Caltrans developed a
plan to drive hollow steel pillars into freeway footing
sites contaminated by vinyl chloride, and then seal
them above ground with cement. Area residents,
however, argued that a full cleanup was necessary.
On December 23, 1996, the California Department of
Toxic Substances Control (DTSC) issued a ruling
approving Caltrans’ plan. In a controversial move,
Caltrans resumed work at the site the following day
before residents had time to review the DTSC report.

In June 1997 the Chester Street Block Association, a
community organization active in the area where the
vinyl chloride was discovered, filed an administrative
complaint with the U.S. DOT. The complaint alleged
that Caltrans had violated Title VI of the Civil Rights
Act by failing to remediate toxic hazards threatening

The routing o the new fre ay through indusrl areas of West
Oakland forced Caltrans to address hazardous waste concerns.

the health and safety of minority residents living
adjacent to the site. This conflict remained
unresolved for more than two years. However, the
parties reached a settlement in August 1999, when
Caltrans agreed to abide by stringent cleanup
standards in removing contaminated dirt from a park
located opposite the toxic waste site. The agreement
came after the U.S. representative, state assembly
member, and Oakland city council member
representing the district announced their support
for the neighborhood’s position.

Restoring the Link. In September 1998, nearly
nine years after the massive Loma Prieta
earthquake struck the Bay Area, the final sections
of the Cypress Freeway reopened to traffic. The
$1.2 billion price tag for the 5.2-mile stretch of
asphalt and concrete easily made it the most
expensive strip of highway in California history.

Meanwhile, efforts are underway to transform the
old Cypress corridor into an elegant, landscaped
boulevard. Caltrans worked with West Oakland
business and community representatives and city
officials to plan the Mandela Parkway, which will
be lined by nearly 1,000 trees and include 1920s-
style street lamps, benches, fountains, bike and
walking trails, and a Welcome-to-Oakland arch.
The $13 million cost for developing the greenbelt



The new Cypress Freeway allgnmen ollowed Southern Pacific
railroad tracks.

surrounding the boulevard will come from state
highway operations funds.

In 1998, the Mandela Artscape Project was
created in the Cypress corridor. The
environmental art project used recycled
construction materials and native plants to
transform a portion of the former freeway site
into a sculpture garden. Caltrans donated time and
materials to the project, which was intended as a
first step toward reweaving West Oakland back
into the fabric of the city.

Indeed, signs of a renaissance in West Oakland
are already visible. Property values along Mandela
Parkway have experienced sizable increases in
recent years, due in part to the presence below
the street of what represents the Bay Area’s
tightest mesh of underground data transmission
lines. Some planners and developers are
anticipating this will ultimately draw West
Oakland into a technology triangle with Emeryville
to the north and San Francisco to the west,

Use of Effective Environmental
Justice Practices

The Cypress Freeway Replacement Project offers an
example of a transportation agency that worked hard
and, for the most part, effectively to address the
needs and concerns of a low-income and minority
community in the planning, design, and construction
of an enormously complex and controversial project.
Through the efforts of Caltrans and its partners, a
1%4-mile freeway segment that once drove a wedge
through the heart of West Oakland was rerouted and
the community of West Oakland was physically
reunited. The project contains examples of some of
the following effective practices:

* Responsiveness to Community Preferences.
In the aftermath of the Loma Prieta earthquake
and the collapse of the Cypress Freeway,
Caltrans faced enormous pressure to reconnect
what represented a key highway link between the
South Bay and the San Francisco Bay Bridge.
Clearly, the least costly and most expedient
solution would have been to reconstruct the
Cypress using the freeway’s existing right-of-
way. Although Caltrans initially explored this
possibility, the agency listened when the
community of Oakland argued for an alternative
route. The result was a more expensive and time-
consuming project, but one that takes into
account the impact of a major freeway project on
a low-income and minority community.

» Highlighting of Neighborhood History and
Culture. In addition to selecting a new, less
intrusive alignment for the Cypress Freeway,
Caltrans worked with the Oakland community to
mitigate the impact of the freeway and freeway
construction on local residents and to ensure that
the community benefited in meaningful ways
from the project. For example, Caltrans excavated
sites along the freeway right-of-way where
artifacts belonging to former African-American
railroad porters were uncovered. This material
became partt of a traveling exhibit on African-



American labor history in West Oakland
sponsored by Caltrans.

Provision of Multiple Economic Benefits for
the Community. The new alignment for the
Cypress Freeway provides several economic
benefits for West Oakland residents and
businesses. Negotiations among CERT, Caltrans,
and the Port of Oakland resulted in a direct off-
ramp servicing the Port, which will facilitate Port
expansion and create local job opportunities.
Preservation of the Market Street off-ramp, an
additional concession by Caltrans to West
Oakland business and community groups, will
maintain accessibility to local businesses.

Local and Minority Participation in
Construction. Caltrans also undertook steps to
facilitate participation of local and minority
workers and contractors in the construction
phase of the project. An agreement between
Caltrans and the City of Oakland identified goals
for disadvantaged and local business participation
i the project, and targets for employment of local
residents, minorities, and women. The final report
of an Independent Monitoring Team hired by
Caltrans to monitor compliance with these goals
indicates they were indeed met, even if certain
groups were underrepresented in the project. In
addition, Caltrans’ financial support for the
Cypress/Mandela Training Center helped produce




Caltrans ﬁnancedthe Cypress/Mandela Training Center to provide

Oakland residents with skills necessary to participate in the freeway
reconstruction project.

The Cypress Freeway reconstruction was completed in September

a program that has outlived the construction
phase of the Cypress Freeway and continues to
provide badly needed training opportunities for
Oakland residents today.

Improvement of Community Livability.
Caltrans is working with the City of Oakland and
Oakland community organizations to transform
the old Cypress Freeway corridor into the

1998, reuniting the community of West Oakland.
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Mandela Parkway. The landscaped boulevard
promises to undo much of the damage caused by
the routing of the original Cypress Freeway
through West Oakland during the 1950s.

Challenges Ahead

Although the reconstruction of the Cypress
Freeway is now complete, West Oakland will not
be physically reunited until the Mandela Parkway
is finished. Current plans call for a tree-lined
boulevard with a trail down the center, parks, and
public art. This new public space is expected to
serve as a pedestrian friendly bridge between the
two segments of West Oakland formerly separated
by the Cypress Freeway. The City of Oakland,
which will assume responsibility for the parkway
once it is completed, will need to dedicate
resources to maintaining park spaces and ensuring
public safety so that it is perceived by pedestrians
and cyclists as a safe and attractive area. In the
meantime, Caltrans should work carefully with the
City of Oakland and West Oakland residents and
businesses to ensure that the project is carried out
as planned and that disruptions to the West
Oakland community during the construction phase
are minimized to the extent possible.

Without question, the Cypress Freeway played a
key role in Oakland’s decline during the past
several decades. However, the removal of the
Cypress from the heart of West Oakland
represents a necessary but insufficient condition
for revitalizing this community. There is still much
work to be done. Housing and commercial areas
of West Oakland are in desperate need of
improvement. In addition, with the flight of
industry from the area, too few living wage jobs
are available to meet the employment needs of
local residents. Now that the Cypress has been
removed, Oakland city officials, businesses, and
community organizations will need to work
together to develop solutions to these problems if
West QOakland is to achieve its former status as a
thriving, middle-class community.




group to adopt the other’s perspective on a
particular project. What is required, however, is a
healthy appreciation by all project partners of the
interests and concerns of all stakeholders and a
willingness to negotiate and build consensus.

“We changed the course of transportation in
West Oakland forever by planning, organizing,
demanding, and shepherding the rerouting of
the Cypress Freeway ... Never before have so

many benefited from the initiatives of a
Local Hiring Goals are Achievable through

community-based group.” *

— Paul Cobb
Citizens Emergency Relief Team (CERT)

Lessons Learned

* Representatives of Low-Income and Minority
Communities can be Resourceful and
Effective Partners. All too often, transportation
agencies view “the community” as a collection of
individuals lacking the knowledge, training, and
influence to play a substantive role in project
planning, design, and implementation. In the case
of the Cypress Freeway, such an outlook would
have grossly underestimated the capacity of West
Oakland community representatives involved with
the Cypress Freeway Replacement Project. CERT

in particular played a leading role in developing the

plan to reroute the Cypress, and leaders of the
organization met with White House, U.S.
Department of Transportation, and California
officials to lobby on behalf of the proposal.
Additional recommendations put forth by CERT
and other community organizations, such as the
installation of an interchange servicing the Port of
Oakland, helped ensure that the community
benefited from the project in multiple ways.

Community Representatives and
Transportation Agencies may have Different
Goals for Transportation Projects. Caltrans

viewed the Cypress Freeway Replacement Project

principally as a transportation project. For
residents of West Oakland, however, it was above
all a community revitalization project. Effective
working relationships between communities and
transportation authorities do not require each

Effective Performance Agreements. Large
projects located in low-income and minority
communities should provide significant
employment opportunities for local residents.
Cities that are genuinely committed to fostering
such opportunities would do well to avoid
combined employment goals and instead identify
specific targets for local participation in
agreements with transportation agencies.

Communities may not Always Speak with
One Voice. The Cypress Freeway Replacement
Project sparked controversy at times, which
comes as no surprise given the enormity and
complexity of the project. While disagreements
are inevitable and perhaps even healthy in a
project of this magnitude, the expensive and time-
consuming litigation that Caltrans found itself
confronting at various times during the course of
this project was unfortunate. Caltrans made a
good faith effort to involve West Oakland
community representatives in the decisionmaking
process. Its mistake, perhaps, was assuming that
the members of CERT and other organizations
that it partnered with spoke for the entire
community of West Oakland. Clearly, they did
not. In order to avoid a repeat of this situation in
future projects, Caltrans and other agencies
should make a special effort to engage
community representatives from all
neighborhoods that are impacted by a particular
project and seek to resolve issues of concern
through negotiation and compromise.




“The Cypress Replacement Project is more than
the physical construction of a freeway; it is a
prime example of concerned citizens working

together with local government to improve and

shape their community.”

— Caltrans
(from The Cypress Freeway: The Link is Restored)
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Introduction

The Fruitvale Transit Village project is the result of a
broad-based partnership among public, private, and
nonprofit organizations working together to revitalize a
community using transit-oriented development. Transit-
oriented development is a planning concept that seeks
to use mass transit stations as building blocks for
economic revitalization and environmental
improvement. In September 1999, groundbreaking took
place on a $100 million mixed-use development
adjacent to the Fruitvale Bay Area Rapid Transit
District (BART) station in Oakland, California.
Fruitvale, one of Oakland’s seven community districts,
is a low-income, predominantly minority community
experiencing economic stress. This case study focuses
on the incorporation of environmental justice
principles into the planning and design of the Fruitvale
Transit Village.

The Fruitvale Transit Village is the brainchild of the
Unity Council, a community development corporation
formed in 1964 by activists who wanted to create a
forum for working on issues important to Fruitvale’s
Latino community. The origins of the project date back
t0 1991, when BART announced plans to construct a
multi-layered parking facility next to the Fruitvale
station. Although the community agreed that new

parking was necessary, the design and location of the
facility did not sit well with Fruitvale residents and
business owners. Members of the community were
concerned that the proposed structure would increase
traffic and pollution and further separate the Fruitvale
neighborhood from the BART station. The Unity
Council galvanized neighborhood opposition to the
parking structure design and location, arguing that any
development around the BART station should be guided
by a broad-based community planning process.

Faced with this strong community opposition, BART
withdrew its proposal and agreed to work with the Unity
Council on a plan for the area. During the next several
years, the Unity Council engaged local stakeholders in
a comprehensive visioning and planning process that
laid out the parameters of the Fruitvale Transit Village.
Plans for the Transit Village include a mixture of
housing, shops, offices, a library, a child care facility, a
pedestrian plaza, and other community services all
surrounding the BART station. The project is expected
to reduce traffic and pollution in and around Fruitvale
because community residents will have accessto a
range of goods and services within easy walking
distance of the transit station.

The Fruitvale Transit Village project illustrates a
number of key themes and effective practices that are
central to incorporating the principles of environmental
justice into transportation planning and design. First, it
demonstrates an effective use of partnerships to
generate funding and other resources necessary to plan
and implement a costly and complex project. The Unity



Council’s success in building relationships with a wide
range of key players helped overcome the formidable
legal, regulatory, and financial hurdles the project
initially faced.

In addition, the project illustrates a strong commitment
to public involvement by the lead agencies involved.
Typically, either city officials or private developers
represent the driving force behind large-scale
development projects such as this. Under the best of
circumstances, community residents are usually in the
position of responding to plans that are initiated by
others. In this case, however, the Unity Council’s
leadership role in the project helped ensure that the

“Transportation planning should be about more
than concrete and steel. It should be about
building communities and we are all looking to
Fruitvale as an example of how that can happen.”

— Rodney Slater
U.S. Secretary of Transportation, Fruitvale BART Station,

Formal Launch of the Fruitvale Transit Village, July 9, 1999

community’s own vision for the transit station and its
surrounding area served as guiding principles for the
planning and design process.

Finally, the planning effort behind the Fruitvale

.Transit Village represents an innovative strategy for

using mass transit as a lever for revitalizing an urban
community. While transit-oriented development has
been successful in a growing number of affluent
suburban locations, the Fruitvale Transit Village sets
a precedent for such projects in lower-income,
inner-city communities.

The Region and the Community

Oakland is situated on the eastern shore of the San
Francisco Bay. With a population of 395,000,
Oakland is California’s sixth largest city. A thriving
port, an international airport, and major transit facilities
have made Oakland the major hub for commerce,
transportation, and international trade in the Bay Area.

Oakland is a diverse community. African Americans and
whites are the largest racial/ethnic groups, with 43
percent and 28 percent of the city’s population,
respectively. The other major groups are Asian
Americans and Hispanics. Seventy-two percent of
Oakland’s population consists of minorities. Oakland’s
Fruitvale neighborhood, by contrast, is over 90 percent
minority, with Hispanics, Asians, and African
Americans representing the neighborhood’s largest
population groups.

Fruitvale earned its name in the 1800s when German
settlers immigrated to the area to plant fruit orchards.



The community developed a significant
manufacturing base anchored by canneries that
served local orchards. Fruitvale became a prosperous
neighborhood, its vibrant business activity earning it
a reputation as Qakland’s “second downtown.” This
boom continued through World War II, when the
area experienced an influx of war industry workers,
bringing the first significant numbers of African-
American and Hispanic residents to the community.

Fruitvale’s troubles began during the 1950s, when the
construction of new freeways created opportunities for
manufacturers to take advantage of cheap land and labor
in suburban areas. Canneries and factories located in
Fruitvale began leaving the area, accompanied by many
of the community’s white, middle-class residents. With
the erosion of its customer base, the Fruitvale business
district went into decline. By the 1960s, Fruitvale had
become a distressed neighborhood, plagued by
joblessness, inadequate housing, and other problems
characteristic of low-income, inner-city communities.

In spite of all this, Fruitvale retained a number of
significant assets that represent potential building
blocks for community revitalization. One such asset
was the neighborhood’s strong network of community-
based organizations, including the Unity Council.
Founded in 1964 by Arabella Martinez, Assistant
Secretary of the U.S. Department of Health,

Education and Welfare under the Jimmy Carter
administration, the Unity Council developed a solid
record of success in bringing together residents,
community-based organizations, and businesses to
deliver important community projects. The Unity
Council’s programs include the development and
management of affordable housing, business
assistance, historic preservation, facade
improvements, community festivals, home
ownership assistance, job readiness and employment
services, Head Start and Early Head Start child
development programs, the Fruitvale Senior Center,
open space development, and environmental
programs.

The Fruitvale BART Transit Village is the outgrowth of
a growing interest on the part of the Unity Council in
developing a project that would have a large impact on
the community of Fruitvale. According to Arabella
Martinez, “We felt we needed a project of scale, thata
single housing project wasn’t going to change the
neighborhood.” The Fruitvale Transit Village presented
such an opportunity.

What Happened

When BART announced plans in June 1991 to construct
a multi-level parking facility adjacent to the Fruitvale
BART station, the community’s response was less than
enthusiastic. As it was, the area around the station was
increasingly distressed. The station’s crime rate was the
second highest in the entire BART system. At a public
meeting organized by BART to present its proposal,
community residents and business owners complained
that the proposed new facility would worsen crime and
blight, exacerbate existing air quality and traffic
problems, and cut off pedestrian access from the
station to the downtown business district.

The Unity Council led the opposition to BART’s plans.
When it became obvious that the project did not have
the support of the Fruitvale community, BART
withdrew its proposal and agreed to work with
community leaders on an alternative plan for the area.




The vocal and sometimes contentious meetings
between BART and community representatives that
followed helped give birth to the idea for the
Fruitvale Transit Village.

Identifying Community Preferences. In February
1992, the City of Oakland awarded the Unity Council
$185,000 in Community Development Block Grant
(CDBG) funds to initiate a community planning
process for revitalizing the area around the Fruitvale
BART station. That year, the Unity Council held a series
of workshops bringing together different stakeholder
groups from around the community.

Impressed with the Unity Council’s community
involvement strategy and ongoing progress, the U.S.
DOT awarded the agency a $470,000 FTA planning
grant for the Fruitvale Transit Village in April 1993,
The Unity Council used the money to conduct a series
of community workshops and carry out economic,
traffic, and engineering studies about the immediate
station area.

In May 1993, the Unity Council partnered with the
University of California at Berkeley’s National Transit
Access Center (UCNTRAC) to sponsor a community
design symposium at which architects translated ideas
of participants into a plan for the station area. One of
the main themes articulated by participants was the

need for revitalization of existing neighborhood
businesses and a plan to better integrate businesses
into transit station development. Some 60 people,
including Oakland Mayor Elihu Harris and Oakland
BART Director Margaret Pryor, attended the event.
This was followed by a series of community
planning meetings to further develop the plan.

As the scale of the Transit Village project continued
to grow by leaps and bounds, the project’s three
central players decided to formalize their relationship.
In 1994, the Unity Council, BART, and the City of
Oakland signed a Memorandum of Understanding
establishing the Fruitvale Policy Committee to guide
further planning and development activities at the
station. The Policy Committee was a very different
approach to project development for BART and one of
several ways that BART exhibited flexibility and
innovation during the planning and design phase of the
project. The Policy Committee members included two
representatives from the Unity Council, one
representative from BART, the Mayor of Oakland, and
the city council member representing the Fruitvale
district.

Meanwhile, the Unity Council continued to engage in
intensive community planning efforts for the

The g9-acre BART parki lot will become the site of the Fruitvale
Transit Village.




Fruitvale BART station area. In the spring and
summer of 1995, the Council organized a series of
community site planning workshops to help
stakeholders reach a consensus on a conceptual site
plan. At the first workshop, participants were asked
to identify both positive and negative qualities of the
Fruitvale community and to indicate their
development preferences for the Transit Village.
Participants identified crime, lack of retail businesses
and community services, the area’s negative image,
and the lack of connection between the BART station
and the community as issues of concern. Positive
qualities cited included the area’s diversity and strong
tradition of community involvement. This workshop
attracted about 30 people.

Participants at the second workshop were asked to
develop more specific goals for the Transit Village.

Some of the goals identified included job creation,
improved public safety near the BART station,
increased availability of retail goods and services in the
community, provision of high-quality affordable
housing, and better local air quality. This workshop,
attended by nearly 50 individuals, also featured a
walking tour of the site.

Atthe third and final workshop, participants were asked
to provide feedback on two alternative land-use plans
prepared by the project design team. Once consensus
had been reached on a site plan, the Unity Council
initiated the technical phase of the project, conducting
a final traffic study and financial feasibility studies.

By this time, the project components of the Fruitvale
Transit Village were more or less settled. The Village
would be located on the existing BART parking lot, a

nine-acre site adjacent to the station. The centerpiece



Architects translated the ideas from community workshops into a plan for the station area.

of the project would be an elegant, tree-lined
pedestrian plaza connecting the BART station entrance
with the 12 Street business district one block away.
The plaza would be lined with restaurants and shops and
serve as a venue for neighborhood festivals and
concerts. The surrounding area would include a mixture
of retail development, housing, and social service
agencies, all easily accessible by foot from the BART
station.

Overcoming Barriers. In 1996, the Unity Council
established a nonprofit subsidiary corporation called
the Fruitvale Development Corporation (FDC) to setve
as the developer for the Transit Village and manage
contracts. Normally, BART uses a competitive bidding
process to identify developers for projects on BART
properties. However, BART policy allows the agency to

award sole-source development rights if such an
arrangement is deemed to be in the best interests of the
District. Given the Unity Council’s stature in the
Fruitvale community, its success in raising funds for
the project, and BART’s participation in the Fruitvale
Policy Committee, the BART Board of Directors acted
positively on a staff recommendation to award the
Unity Council an exclusive negotiating agreement for
the project.

By the mid-1990s, considerable progress had been
made on the planning and design of the Transit Village,
yet the project still faced a number of significant
hurdles. Chief among these was the issue of “land
assembly,” that is, the need to assemble all parcels of
land within the development site under single
ownership. BART still owned much of the development
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Transit Village streetscapes are designed to maximize pedestrian comfort, safety, and access to local businesses.

site and, due to a long-standing policy requiring the
agency to retain ownership of land around transit
stations for effective long-term planning, it could not
easily part with the property. The challenge for the
Unity Council was to persuade BART to make an
exception to this policy and accept a fair market price
for the property.

The Transit Village plaza will serve as a venue for neighborhood
festivals and concerts.

Here once again, BART exhibited considerable
flexibility. The land assembly problem was addressed in
1998 through a complicated “land swap” orchestrated
by the Fruitvale Policy Committee, which awarded the
FDC a 96-year lease on the property. In return, BART
received a parcel behind the transit station owned by
the Unity Council and several nearby vacant parcels
owned by the City of Oakland, enabling BART to
maintain the existing value of its land holdings in the
area. The land swap gave the FDC and the Unity Council
proprietary rights to the entire development site
without reducing the value of BART’s land assets near
the transit station.

A second hurdle was posed by the issue of BART
parking capacity at the station. BART policy required
that every parking spot removed for a project be
replaced elsewhere. According to Unity Council Chief
Executive Officer Arabella Martinez, “the parking was a
critical issue.” Ultimately, the Unity Council helped
negotiate an agreement allowing BART to construct a
parking garage on property owned by Union Pacific
Railroad west of the station, replacing about 500 lost
spaces. In addition, the Unity Council helped BART
secure a $7.3 million grant from the FTA to construct
the new facility.



Finally, in order to maintain the pedestrian-oriented
character of the Transit Village site and to support
community preferences for less traffic congestion and
better air quality, the Unity Council petitioned the City
of Qakland for a zoning ordinance that would ban
construction of any additional parking spaces within the
area around the Transit Village. The City passed the
ordinance in 1996. In addition, the City agreed to
abandon half of the East 12th Street right-of-way along
the southwest border of the Transit Village and narrow
the street to one lane.

During the next several years, the Unity Council and its
partners were able to secure two more significant
federal grants to financially anchor the project. In 1999,
BART received $780,000 from the FTA in flexible funds
transferred from the FHWA to construct the pedestrian
plaza portion of the Transit Village. BART was also
awarded a $2.3 million grant through the FTA’s Livable
Communities Initiative, which uses sustainable design
concepts such as transit-oriented development to
strengthen linkages between transportation services and
communities. This grant provided funding for
construction of the project’s child care center, which
will be developed by the Unity Council.

FDC architects finished the comprehensive plan for
the Fruitvale Transit Village in 1999, and

groundbreaking for the project took place later that
year. To date, FDC has secured over $82 million of

The plan for the station area incorporates the community’s desire for
a better connection between the community and the transit station.

public and private financing for the $100 million
venture,

Effective Environmental
Justice Practices

The Fruitvale Transit Village represents an innovative
strategy for using public transit to stimulate community
development and achieve environmental improvements
in a low-income, minority neighborhood. The project
illustrates a number of effective practices for
incorporating environmental justice principles into
project planning and design:

Effective Partnerships. All major development
projects face certain legal, regulatory, and financial
hurdles. However, such obstacles tend to be more
pronounced in built up urban areas, particularly in less
prosperous inner-city neighborhoods. Difficulties with
land assembly, potential for environmental
contamination, and negative perceptions of such areas
on the part of private investors are just some of the
obstacles that development projects in lower-income
central city neighborhoods may face. The Unity
Council’s success in negotiating the Fruitvale Transit
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The Transit Village will feature a mix of uses -

walking distance of the BART station.

Village through a formidable series of hurdles is due, in
large part, to the effective partnership that it entered into
with BART and the City of Oakland, institutionalized
with the establishment of the Fruitvale Policy
Committee in 1994. Importantly, both BART and the
City of Qakland stood to gain from their participation in
the project. The City of Oakland anticipated rising
property tax revenues and other benefits associated
with new investment activity in a formerly distressed
area, such as job creation and reduction of crime.
BART expected the new development would add from
300 to 600 new daily riders at its Fruitvale station.

Flexibility and Innovation by Project Partners.
Project partners acted in creative and sometimes
unorthodox ways to overcome key barriers. BART
entered into an exclusive negotiating agreement with
the Unity Council, agreed to a land swap and relocation
of its parking facilities at the Fruitvale station, and
worked collaboratively with a community on a project
initiated by the community. The City of Oakland
capped parking in the Transit Village and relinquished a
portion of its right-of-way on East 12™ Street. The
Unity Council provided the vision for the project,
demonstrated effective leadership, and helped to
orchestrate the necessary public support.

including child care and other community services, retail, and housing — within easy

Use of Creative Financing. The Unity Council and
its partners tapped diverse sources of public and
private funds. For example, a housing complex for
seniors is being funded through a combination of
grants, loans, and land and equity capital from
seven different entities, including private banks, the
City of Oakland, a federal housing program, and the
Unity Council. Project partners worked effectively
to overcome constraints on the use of certain
funds. For instance, since the Unity Council was
not an eligible recipient of FTA grant funds for
construction of the project’s child care center,
BART agreed to accept the funds and allocate them
to the Unity Council.

Effective Public Involvement. It is noteworthy that
the Fruitvale Transit Village began as a proposal for
nothing more than a simple parking facility, an idea
opposed by the community. Without the strong and
sustained public involvement effort that followed
BART’s proposal, that would have been the end of
the story. The Fruitvale Transit Village is an unusual
development project in the sense that a community-
based organization — the Unity Council — eventually
served as the lead agency and developer for the
project. The planning process led by the Unity



Council featured creative public involvement strategies particular interest in or commitment to

such as community site planning meetings, environmental justice, transit-oriented

workshops, and a community design symposium. development, or other project goals. Unless the
This process helped to articulate a broad set of City of Oakland continues to work closely with
concerns focused around traffic congestion, air BART and Fruitvale community leaders to
pollution, and the need for neighborhood revitalization. manage future development in the area in

Once such concerns were effectively incorporated accordance with the transit village concept and
into the planning process, the project moved forward the community plan for the area, the original
with enthusiastic community support. focus of the project may be lost.

Use of Transportation Assets as a Community * The Fruitvale Transit Village could become the
Building Tool. The Fruitvale Transit Village is victim of its own success if redevelopment

based on the proposition that public transit activity drives up property values and property
facilities can be used to stimulate economic taxes in the surrounding area to the point that
development and promote environmental existing residents and businesses are forced out of
improvement in a low-income, urban community. the community. City officials and community
Transit-oriented development, a planning concept leaders should be on the lookout for signs of

that has been used successfully in various gentrification and be prepared to work together on
suburban locations, is largely untested in the inner a plan to minimize displacement in the event such
city. Since central city neighborhoods are often steps become necessary. Possible actions include
better served by mass transit than suburban areas, the capping of property tax increases for long-
the Fruitvale Transit Village may hold valuable term residents and businesses in the area.

lessons about the potential for using mass transit
as a tool for the revitalization of low- and
moderate-income inner-city communities.

*» The Fruitvale Transit Village could become a
model for additional transit-oriented development
projects serving low-income, minority
communities located along the BART system.

Challenges Ahead Whether or not this occurs depends to a large

The planning and design phase of the Fruitvale
Transit Village featured strong community
participation, effective leadership by the Unity
Council, and a willingness on the part of BART
authorities to participate in a community-based
planning process. As the project moves into the
construction phase and beyond, a number of key
challenges lie ahead:

» The concept of the “transit village” should serve
as a guiding principle for future planning and
development within the project area. The
investment of substantial amounts of public and
private funds in the immediate vicinity of the
Fruitvale BART station will no doubt spark

. - X The planning process for the Fruitvale Transit Village included
interest in the area on the part of private creative public involvement strategies such as community site
developers, many of whom will have no planning meetings, workshops, and a design symposium.



extent on the commitment of BART and Bay Area
city officials to pursue such opportunities and the
presence of committed and effective community-
based organizations like the Unity Council in
neighborhoods where such projects are viable
and appropriate.

'Lessons Learned

Community-based organizations are typically well
positioned to identify community preferences,
needs, and concerns. They are often better equipped
than government agencies to determine whether or
not a project is appropriate for a given community
and how well it is likely to be received. The idea for
the Fruitvale Trapsit Village originated within the
Fruitvale community, following a proposal by BART
to construct a parking garage at the Fruitvale BART
station. That proposal generated little community
support. To BART"s credit, it changed course
quickly once it recognized the community’s desire
for a different type of project developed through a
more inclusive planning process.

Partnerships can be an effective tool for
overcoming barriers posed by the expense and

“The collaboration between the Unity
Council, BART, and the City of Oakland was the
key to the success of this project.”

~ Patricia Hirota Cohen
Senior Real Estate Officer, BART

complexity of certain projects. The Fruitvale
Transit Village survived various legal, financial,
and regulatory challenges in large part because of
the leadership of the Unity Council and the
willingness of key players like BART and the City
of Oakland to actively participate in the project.

Public transit facilities are valuable assets for
certain low-income, minority communities in
urban locations. Such facilities already play an
important role in providing inner-city residents
with access to jobs, shopping, and other key
destinations. To the extent that projects like the
Fruitvale Transit Village prove successful, transit
facilities may also be used increasingly as anchors
for neighborhood revitalization.




“Community input equals community support.
Without community support we don t
have a project.”

— Gary Penman
Project Architect, Fruitvale Transit Village
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Introduction

In the wake of new Federal guidelines on
environmental justice that amplify Title VI of the Civil
Rights Act, growing attention has been placed on the
need to incorporate environmental justice principles into
the processes and products of transportation planning.
In response to this important challenge, Metropolitan
Planning Organizations (MPOs) around the country have
begun developing methods to assess the impacts of their
transportation plans and planning processes on low-
income and minority populations. One such agency is the
Mid-Ohio Regional Planning Commission (MORPC), the
MPO for the greater Columbus, Ohio, region.

In January 2000, MORPC convened a task force to
develop a process with which to assess and ensure
compliance of the agency’s transportation planning
efforts with environmental justice requirements of Title
VL. This process ultimately contained four key steps:

« Identify and map locations of low-income and
minority populations.

« Identify transportation needs of target populations.

« Document and evaluate the agency’s public
involvement process.

MPO Environmental
Justice Report

“ONAL PLANNING COMMISSION

« Quantitatively assess benefits and burdens of
transportation plans with respect to target
populations.

MORPC’s efforts are noteworthy for using analytical
techniques and public involvement. The agency
effectively used Geographic Information Systems
(GIS) mapping to locate low-income and minority
populations within the Columbus metropolitan area.
This information was incorporated into a travel-demand
forecasting model to assess the benefits and burdens of
existing and planned transportation system investments
on target populations.

MORPC also undertook significant steps to publicize
its efforts and involve the public. The task force that
developed the review process represented public,
private, and nonprofit sectors. In addition, MORPC
held an open house to provide opportunities for public
comments on the Draft Environmental Justice Report
following its release in March 2000. The entire draft
report was also posted on MORPC’s web site, along
with minutes from all five Environmental Justice Task
Force meetings.

Recent Federal guidelines on environmental justice
emphasize the need for MPOs to substantiate self-
certification of Title VI compliance. However,
procedural and analytical approaches for doing so
remain largely unspecified. MORPC’s efforts in this
regard may serve as a useful model for other MPOs
facing the same challenges.




The Columbus region is growing rapidly. Estimates
are that between 1990 and 1995, MORPC’s planning
area added more than 50,000 households and 70,000
jobs. By 2020, MORPC predicts that the number of
households will increase by 150,000 and the number
of new jobs by 180,000. According to MORPC’s
2020 Regional Transportation Plan, approximately
three-quarters of the anticipated residential
development and two-thirds of the projected
nonresidential development will occur outside the I-
270 outerbelt.

Data from the 1990 U.S. Census indicate that low-
income and minority populations within MORPC’s
planning area remain concentrated principally in the
urban center. Of the nearly 12 percent of the
MORPC region’s population living below the
poverty line, 63 percent of these individuals are
located in the City of Columbus. Likewise, while 17
percent of the population within MORPC’s planning
area is minority, 84 percent of those individuals live
in Columbus.

What Happened

In Iate 1999, MORPC undertook a substantive
review of the extent to which its transportation
planning activities met the requirements-of Title VI

The MORPC Region

MORPC’s planning area includes Delaware County,
Franklin County, and portions of Fairfield and Licking
Counties. Columbus, the Ohio State Capital, is located
in Franklin County.

Land development patterns in the Columbus
metropolitan area mirror those of other urban centers
during the past several decades. Since the 1960s, new
development has shifted away from the urban core in
favor of outlying areas. New suburban developments,
both residential and commercial, have tended to spring
up along major freeways and arterials and are heavily
oriented toward automobile use.

The U.S. Department of Transportation recognizes MORPC as the
official transportation-planning agency for the mid-Ohio region.




and environmental justice. The Federal Transit demonstrating compliance. Thus, MORPC, like

Administration (FTA) and the Federal Highway MPOs around the country, had considerable
Administration (FHWA) Administrators issued a discretion in developing methods to evaluate its
joint memorandum on October 7%, 1999, directing planning programs, policies, and processes.

regional and division administrators to consider
environmental justice requirements in the MPO
planning certification review process. The
memorandum, however, defined no specific
procedural or analytical approaches for

MORPC’s first step was to convene a task force to
serve as an advisory group for the project. Members
of the task force came from MORPC’s Citizen
Advisory Committee, Transportation Advisory
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Committee, and the Columbus Area Transportation
Coordination Program. The 12-member group
included representatives from municipal
governments within the MORPC planning area,
Central Ohio Transit Authority (COTA), Ohio
Environmental Protection Agency, and several public
interest groups. Two of the twelve task force
participants were members of target populations.
Other members were selected principally on the
basis of their experience working with low-income
and minority populations. For example, COTA has
worked with the Franklin County Department of
Human Services for several years on the issue of
access to jobs. As part of this effort, COTA mapped
the location of Temporary Assistance to Needy
Families (TANF) recipients by census tracts.

The Environmental Justice Task Force met biweekly
for three months, beginning in January 2000. During
that time, members played a key role in helping
MORPC define the target population, identify the
needs of the target population, evaluate the agency’s
existing public involvement process, and develop
appropriate measures for gauging the regional
burdens and benefits of transportation system
investments on the target population.

Three months after the Environmental Justice Task
Force’s first meeting, MORPC held an Open House
on Environmental Justice to formally present the
findings of its Draft Environmental Justice Report
and give citizens an opportunity to ask questions and
provide feedback. The open house was held at
MORPC’s downtown Columbus office, a location
accessible by transit during the evening hours when
the event was held. MORPC determined that a
central location would provide the best access for
the greatest numbers of low-income and minority
residents. MORPC was confident that these
individuals would be comfortable coming to this
location because the agency had previously hosted
activities directed toward low-income and minority
residents, which had been well attended. More than
50 people attended the Open House. The proceedings
were also broadcast on Channel 3, a local
government-access network.

MORPC’s Draft Environmental Justice Report
contained four principal areas of investigation used to
evaluate whether the agency’s transportation
planning efforts met the letter and spirit of Title VI
and the Executive Order on Environmental Justice.
The four principal areas of investigation involved:

I. Demographic Profile. Identifying the size and
location of low-income and minority population
groups is an important first step toward assessing
whether or not transportation system investments
disproportionately burden or fail to meet the needs of
any segment of the population. MORPC first
reviewed the racial and ethnic and income-
distribution patterns provided by various 1990 U.S.
Census data sets. After screening the advantages and
disadvantages of various data sets, MORPC decided
to use census data sets to prepare a demographic
profile of the central city and metropolitan area.
Although 10 years old at the time, census data
offered the advantage of providing information at the
census block group, the smallest geographic unit
available. In addition, census block groups
correspond roughly to Traffic Analysis Zones (TAZs),
the level of geography used in MORPC’s travel-




demand forecasting model. This became an important
consideration in subsequent phases of the analysis.

Using census data, MORPC then calculated
percentages of low-income and minority populations
for each TAZ within the planning area. At that point,
MORPC chose to establish “threshold” criteria for
determining whether or not a particular TAZ should
be considered predominantly minority or low-
income. To make that determination, MORPC used
the regionwide percentages of minority and low-
income residents — 17 percent and 11.8 percent,
respectively. Any TAZ that met or exceeded this
threshold was considered by MORPC as
predominantly minority and/or low-income.

Finally, MORPC prepared GIS maps to provide a
visual representation of the low-income and minority
populations. The maps revealed that TAZs with
concentrations of minority or low-income residents
higher than the regional averages were located
predominantly in the central city. By contrast, areas
outside the I-270 outerbelt had very few
concentrations of target populations, although this
periphery region was, and is expected to remain the
principal location of new job growth.

The mapping exercise also assessed the number and
location of zero car households and people with

disabilities. The report found that approximately 85
percent of zero car households were concentrated in
TAZs with relatively greater numbers of low-income
and minority populations. While members of the
Environmental Justice Task Force were generally
aware of the issue, the maps amplify and illustrate
the problem of a potential spatial mismatch between
employment growth and population. The maps
reinforce one of the Report’s findings that a principal
challenge will be to devise transportation solutions as
well as land-use planning strategies capable of
addressing this problem.

IL. Identify Transportation Needs. In addition to
establishing locations of low-income and minority
residents, a key element of Title VI compliance in
statewide and metropolitan transportation planning is
due consideration of the transportation needs of the
target populations. For MORPC, documentation of
transportation needs was readily available. Numerous
reports had already been produced by MORPC, COTA,
and a number of other sources. For example, agencies
represented on the Environmental Justice Task Force
had previously prepared a Job Access and Reverse
Commute Plan, which examined travel by TANF
recipients in Franklin County, studied transit-labor
force accessibility of central city residents, and
established a regional transportation coordination
committee. COTA also maintains a census tract map
with overlays showing minority census tracts, transit
routes, and major destinations. Staff periodically
sample census tracts and conduct analysis comparing
population segments with the quality and level of transit
service. In 1998 COTA submitted a Title VI report to
FTA that documented the results of its route
performance monitoring and demonstrated COTA’s
compliance with Title VI regulations.

MORPC’s methodology for identifying the
transportation needs of target populations for its Draft
Environmental Justice Report report drew chiefly upon
existing documentation supplemented by feedback
provided by members of the Environmental Justice
Task Force. The needs identification section focused
on shortcomings within the Columbus-area public




transit system because of the heavy reliance on public
transportation by low-income and minority residents.
MORPC identified several needs suggesting the
importance of improving public transportation:

* QGreater transit access to emerging employment
centers, shopping, and other services located in
outlying areas.

* More responsive reverse commute transit service
from low-income neighborhoods to employment
centers with insufficient or nonexistent service.

+ Safer, more easily accessible and user-friendly
transit facilities.

‘s%k 7 < N
Demographic profile maps were among those displayed at an Open
» Better transit connections to reduce commute times. House on Environmental Justice.

* Transportation systems that cross county lines and

adequately serve low-income persons in rural areas. {0 be consistently applied to incorporate public

participation in the transportation planning process.
IL Evaluate Public Involvement Efforts. MORPC Foremost among these was the creation of the Citizen
institutionalized its commitment to public involvement Advisory Committee (CAC), an advisory group that
with adoption of the Public Involvement Process (PIP)  serves as the principal vehicle for public participation in
in January 1995. The PIP identified a set of procedures  transportation planning activities. The CAC is
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Using 1990 Census data sets to prepare demographic profile maps of the centrat city and target areas, MORPC was abile to identify
the geographic locations of minority and low income residents.
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Target P pulatioh Thresholds Used

i by MORPC for
Demographic Profile and Mapping

Data Set 1990 Totals ~Threshold

S - for Study (percent

. Area of total)

Total population 1,049,656

Total households 416,400 ;

Minority pOpulatibn : : 177,965 17.0 percent
Population below - .

the poverty line* 122,389 11.8 percent

Minority p0pulation" :
below the poverty line* 44,835 25.2 percent .

Persons with disabilities 60,602 5.8 percent
Zero car households 2.3 percent

composed of citizens from all segments of the ‘ MORPC maintains a list of organizations that it refers
population including representatives of low-income, to when it needs to fill vacancies on the CAC. The PIP
minority, and transportation-disadvantaged populations.  specifically commits the CAC to identifying and

An effort is made to maintain broad geographic considering the transportation needs of low-income
representation covering the municipalities, townships, and minority households.

and counties of the entire MORPC planning area.




MORPC’s evaluation of its public involvement process
identified a range of existing strategies and opportunities
for public participation, including public meetings, task
forces, a quarterly newsletter, direct mail, press releases,
community presentations, and citizen involvement on
various committees. The evaluation cautioned that low-
income and minority residents typically become involved
in regional transportation planning only when issues arise
that concern them directly. The report recommended
that MORPC do more to publicize its activities among
low-income and minority populations and make staff
available to give presentations at neighborhood meetings.

IV. Assess the Benefits and Burdens of the
Transportation System. The final step MORPC
completed in its environmental justice analysis was to
examine the agency’s planning efforts to determine
whether the benefits and burdens of existing and
proposed transportation system investments were
distributed equitably among target and nontarget
populations within the MORPC planning area.

MORPC, like any transportation agency, was quickly
confronted with the need to make several important
defensible assumptions regarding baseline and future
socioeconomic conditions, growth rates, and travel-
demand forecasting methods to assess the benefits
and burdens.

Central to MORPC’s study plan was the agency’s
use of the travel-demand forecasting model that it
had used to prepare its Vision 2020 Transportation
Plan. This model employed land use and
demographic information for each TAZ within the
MORPC planning area to forecast existing and future
traffic patterns and volumes on the regional
transportation network. By expanding the modeling
process to take into account the distribution of target
versus nontarget populations within each TAZ,
MORPC was able to estimate the extent to which
low-income and minority populations were equitably
served for each measure considered.
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A major analytical step in MORPC’s benefits and
burdens assessment involved identifying a series of
measures with which to compare the respective
treatment of farget and nontarget populations in the
planning process. During the study process, MORPC
distinguished between types of measures and offered
the following definitions:

» Population-based measures best address the
environmental justice definition in that they provide
information about members of the target
population, regardless of their location. Population-
based measures also consider small pockets of
target populations within nontarget populations.

»  Geographic-based measures provide information
specific to a geographic area (e.g., TAZ). Some
information such as congested vehicle miles of
travel can only be reported for an identified
geographic area. The data reported within these
areas are applicable to all of the populations residing
in the particular area. Thus, for an environmental
Justice analysis, identifying the geographic area(s)

of interest is very important. The geographic area(s)
should have higher-than-average percentages of the
target population and in total account for a large
majority of the target population.

» Visual-based. In contrast to the measures above,
some data cannot be boiled down to comparisons.
These can be classified as visual data, which are
usually presented in a map form.

MORPC considered accessibility measures and
travel measures and elected to use both types of
measures in the study. In the report, an example of
an accessibility measure is “number of jobs within 20
minutes.” Travel measures, such as the “average
work trip length” or “congested vehicle miles” are
based upon an estimated pattern of trip making,

MORPC was careful to note that some measures can
be either accessibility measures or travel measures,
depending on how they are calculated. For example,
average travel time to the central business district, if
based on an estimated pattern of trip making, would



be a travel measure. However, if it were calculated
based on the average travel times for trips downtown
originating throughout the MORPC planning area, it
would be an accessibility measure.

MORPC screened and categorized potential measures
for their immediate and future application to
environmental justice evaluations. The selected
measures included variables such as average number
of accessible job opportunities, average number of
accessible shopping opportunities, and average travel
times for work and shopping trips.

For most measures, estimates were calculated for
four different scenarios. The first scenario

Average number of jobs within 20 minute peak
period drive time
400,000
350,000 — Alf
300,000 j 1} i Minority
Non-Minority
, 250000 e Poverty
§ 200,000 —— Non-Poverty
150,000 | —8— Poverty & Minority
—— Nor:Minority & Poverty
100.000 —+— Transportation Disabled
50,000 —&— Zero car households
0
1995 20 Base 20TIP 20 T-Plan

MORPC estimated the average number of jobs within a desired travel
time available to various socioeconomic groups.

represented 1995 conditions. The next three
represented 2020 conditions under three different
sets of transportation system assumptions. The first
was that only those projects currently under
construction were completed. The second assumed
that only projects in the current FY 2000-2003
Transportation Improvement Program (TIP) were
constructed. The final scenario assumed all of the
projects in the 2020 Plan were constructed.

The modeling process did not reveal significant
disparities in the distribution of benefits and burdens of
transportation system investments between target and
nontarget populations. For each measure considered,
MORPC concluded that low-income and minority
residents were at least as well served by existing and
proposed investments as other segments of the
population. In addition, an analysis of the potential for
displacement resulting from the construction of major
transportation projects during the next 20 years
revealed no significant disparities in expected impacts
upon target and nontarget populations.

In April 2000, based on the recommendations of its
Citizen Advisory and Transportation Advisory
Committees, MORPC passed Resolution T-7-00,
“Adoption of Environmental Justice Assessment and
Recommendations and Inclusion in the MORPC
Regional Transportation Plan.” The resolution
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] o ] instituted new services and invested and developed
Average number of jobs within 40 minute peak plans for transit center/transfer centers at key nodes
period time by transit :
to support improved access to Empowerment Zones.

200,000
180,000 v
prges I Effective Environmental
120,000 Non-Minorty Justice Practices
@ —x— Poverty
-%a 100,000 e Non-FPoverty
80,000 e Poverty & Minorty MORPC'’s environmental justice review process
60,000 —— Non-Minority & Poverty serves as an example of how one MPO
40,000 —— Transportation Disabled comprehensively evaluated the extent to which its
20,000 -5~ Zero car households regional planning efforts incorporate the principles of

0

1995 20Base 20T 20 T-Plan Title VI and the Executive Order on environmental

justice. This review process illustrates a number of
Most measures, including transit accessibility, were compared for e
various transportation investment scenarios.

incorporated the findings and recommendations of
the Draft Environmental Justice Report into the
Transportation Plan and instructed staff to carry out
the recommended improvements. In addition, it
encouraged member jurisdictions to comply with
environmental justice requirements when reviewing,
selecting, and submitting projects to MORPC for
Federal funding.

Soon after, MORPC began following up on specific
recommendations made in the Report. During
summer 2000, MORPC began preparing a plan to
increase participation of target populations in the
transportation planning process. In addition, updates
of the Regional Transportation Plan and future
versions of the TIP will contain sections on
environmental justice that include revised and
updated versions of the analysis contained in the
Draft Environmental Justice Report. Year 2000
census data will be incorporated into this analysis as
soon as it becomes available.

MORPC continues to work with transportation
providers to ensure that the recommendations
outlined in the Report are implemented. For example,
MORPC and the region’s transit provider COTA have
translated analytical research and public involvement
activities into proactive initiatives, particularly in the
areas of job access. COTA has expanded and




effective practices for ensuring that environmental
Justice requirements are fulfilled:

Technical Advisory Groups and Public
Involvement Techniques. MORPC engaged the
public and transportation service providers in
carrying out its environmental justice review
process by convening a broad-based task force to
advise agency staff. This group not only provided
opportunities for public participation in the
process, but it also filled certain gaps in the
knowledge and expertise of agency staff. In
addition, MORPC made efforts to publicize the
review process and seek public input by holding
an Open House on Environmental Justice,
televising the proceedings, and making its Draft
Environmental Justice Report available on the
agency’s web site,

GIS Mapping of Target Populations. In
identifying and mapping the locations of target
populations within the Columbus metropolitan
area, MORPC had to balance the need for current
data against the need for data that were usable in
its travel-demand forecasting model. In the end,
MORPC used 1990 census data, a choice that will
allow the model to be easily updated once year
2000 census data become available. Although
more current administrative records data on
employment and establishments could be mapped
by exploring a data-sharing partnership with the
State’s employment office, the analysis was still
able to pinpoint the existence of a spatial
mismatch between the locations of new job
growth in the outerbelt and the residential location
of low-income and minority populations.

Use of Accessibility and Travel Time Measures
from MPO’s Travel-Demand Forecasting Model.
In assessing the benefits and burdens of
transportation system investments on low-income
and minority populations, it makes sense for MPOs
to use analytical methods with which they have
prior experience. MORPC’s use of travel demand
forecasting shows how an existing model can be
modified and applied to address a different set of

MORPC’s outreach program included an Open House on Environmental
- Justice to present the Draft Environmental Justice Report and invite
citizens’ comments and feedback.

questions. In this case, a model developed to
estimate existing and future regional traffic patterns
and volumes was modified to predict how well
current and proposed transportation investments
serve low-income and minority populations.

* Documenting the Review Process. MORPC’s
Draft Environmental Justice Report thoroughly
documents the methodology developed to carry out
the agency’s environmental justice review process.
This is important because the report identifies a clear
set of procedures for assessing future planning
efforts from an environmental justice perspective.
Although some of these procedures will undoubtedly
be modified as refinements to the methodology are
introduced, the report represents an important
baseline. It also represents a potential learning device
for MPOs elsewhere wrestling with the same issues.

Challenges Ahead

Incorporating environmental justice principles into regional
transportation planning is an evolving area of practice, and
it is only natural that MPOs seeking to address this
mandate will encounter certain challenges. Some of the
key challenges MORPC faces concern the limitations of
the data used by the agency to carry out its analysis.
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For example, MORPC'’s use of 10-year-old 1990
census data to identify the locations of target
populations within the agency’s planning area raises
significant questions about the accuracy of the
information. While not inappropriate, using this data
places the burden on MORPC to update its analysis
once new census data become available.

Equally important, it is often possible to cooperate
with the State labor department, which is responsible
for keeping and reporting administrative establishment
employment and payroll data for the ES-202 program.
This data set has confidentiality restrictions that
present challenges in precisely pinpointing
establishment locations. These limitations can
frequently be overcome, however, with proper handling
of confidentiality concerns. No other employment data
set provides the ability to map emerging employment
centers and illuminate the challenges presented by a
spatial mismatch between job growth and population in
such a timely and comprehensive fashion.

MORPC’s use of travel-demand modeling to identify
benefits and burdens of transportation system
investments also reveals certain data limitations. For
instance, the analysis concluded that target
populations had access to at least as many jobs as
other groups, yet no effort was made to determine
what kinds of jobs these were and what percentage
of them represented viable employment opportunities
for low-income and minority workers. Although this
type of information was not readily available to
MORPC at the time it was developing its
environmental justice methodology, it is important
that such data limitations be acknowledged and
addressed in future modeling efforts.

Additionally, MORPC’s analysis of travel times and
accessibility for public transit did not consider
frequency of service. All bus lines were assumed to
have uniform service, even if lack of evening or
weekend service prevented individuals using certain
bus routes from accessing jobs or other destinations.

Shortcomings such as these should not obscure the
fact that MORPC has gone to great lengths to assess

the benefits and burdens of its transportation planning
efforts, investing considerable time and resources in
developing a methodology, carrying out the analysis,
and documenting the process. Now, however, MORPC
faces the additional challenge of holding its findings up
to further scrutiny and, finally, incorporating the
substance of the environmental justice review process
into its transportation planning efforts.

Lessons Learned

» MPO staff may not be intimately familiar with the
transportation needs and concerns of low-income
and minority populations. MORPC’s
environmental justice review process benefitted
from the knowledge that Environmental Justice
Task Force members brought to the table.

* Methods for evaluating equity in transportation
planning may be constrained by the absence of
timely and appropriate data. MORPC’s Draft




Environmental Justice Report is by necessity a
work in progress whose findings and
conclusions will need to be reassessed as new
data sources become available.

* MORPC’s Draft Environmental Justice Report is more
than a summary of findings from GIS mapping and the
application of evaluation measures drawn from a
travel-demand forecasting exercise. The report gives
an overview of the public-involvement processes,
partnerships, and other initiatives undertaken by the
MPO and its member agencies such as COTA. In so
doing, the overview clarifies how environmental justice
requirements are addressed in the overall regional
transportation planning process. For example, the
report details the role of MORPC’s Columbus Area
Transportation Coordination Program (CATCP), which
was created to assist in providing transportation to
employers located in the outlying areas that are not
served by public transit. The CATCP planning process
provides a forum for addressing complex regional
transportation problems and forging workable
partnerships to leverage the scarce resource of

Evaluating regional planning

from an environmental Justice perspective

can't be a cookbook process. Different cities
have different issues and concerns. The process
needs to be tailored to local conditions.

— Robert Lawler
Assistant Director of Transportation
Mid-Ohio Regional Planning Commission

ENVIRONMENT AL JUSTICE
COTA VISION 2020 BUS ROUTES AND PERGENT POVERTY

The MORPC Draft Environmental Justice Report described
activities to address minority populations undertaken by
COTA, the region’s transit agency, in coordination with MORPC.

individual agencies. The CATCP facilitates a dialogue
between private and public transportation providers,
human service agencies, planning agencies, citizen
groups, and employers.

Taking a first step in a long journey, MORPC adopted
a self-critical perspective about its findings and
outlined several next steps to improve both its
analyses and outcomes. In addition to exploring other
methods and noncensus data sources, MORPC
concluded that further public involvement outreach to
both general and target communities would better
promote an understanding of needs. More
consideration was also required as to whether
minority and disabled populations had special needs to
address. Finally, MORPC concluded that, despite the
strategic role of Columbus as a rail and freight hub,
the agency’s consideration of environmental justice as
it relates to rail and truck freight needed to be more
comprehensive and required further investigatior.

MORPC recognizes that considering Title VI/
environmental justice issues is more than a one-
time exercise or occasional obligation; rather, it is
a normal part of its mission to be fully integrated
into its transportation planning and programming
process. The agency further recognized that
establishing and monitoring performance measures
such as the ones discussed in this case study will
prove beneficial in determining whether the target
populations have been treated fairly in transportation
programs and activities receiving Federal funds.
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Introduction

During 1995 and 1996, the Federal Transit
Administration (FTA), through its Livable Communities
Initiative, awarded the City of Tucson, Arizona, $1.5
million to carry out a series of transportation
enhancements along a 1-mile stretch of South Park
Avenue. The South Park area, located within
Tucson’s federally designated Enterprise Zone/
Enterprise Community, is a low-income, minority
community originally settled by African Americans
during the 1940s. It is an area rich in cultural and
historical significance because, during its early days,
it was one of the few places in Tucson where
African Americans could purchase land, build homes,
start businesses, and create a community.

FTA’s Livable Communities Initiative (LCI) was
established, in part, to assist transit-dependent
communities with economic recovery. From 1995
through 1999, the Tucson Department of Transportation
(TDOT) worked with residents and businesses in the
South Park neighborhood to plan and implement a
series of improvements that increased transit,
pedestrian, and bicycle safety and accessibility;
enhanced commercial district aesthetics along South
Park Avenue; and reinforced the community’s sense
of pride in its unique history and culture.

South Park Avenue

Improvement Project

TUCSON DEPARTMENT OF
TRANSPORTATION

From an environmental justice standpoint, the South
Park Avenue Improvement Project is noteworthy for
three principal reasons:

« Partnerships were developed to leverage financial
and technical resources for planning and
implementing transportation enhancements in a
low-income, minority community. The project
culminated a 10-year planning process whose
major participants included the Tucson Urban
League, the South Park Neighborhood Business
Association, the University of Arizona, the U.S.
Department of Housing and Urban Development
(HUD), TDOT, and FTA.

» Context-sensitive design tools were used to
reawaken a community’s sense of identity and pride.
Art components of the South Park Avenue
Improvement Project — including mosaics, totems,
and sculptures — were designed to draw attention to







and celebrate the neighborhood’s history and
strong community spirit.

» Highly creative and effective public involvement
strategies gave community residents a strong sense
of project ownership. For example, community
residents voted on project designs and created
artwork integral to the project.

The Region and Community

Tucson is located in the southeast corner of the State
of Arizona. It is the seat for Pima County and home
to the University of Arizona and Davis-Monthan Air
Force Base, the area’s two largest employers.
Tourism is the region’s third largest industry,
followed by a growing high-tech industry.

Minority groups account for more than one-third of
Tucson’s population (405,000 in 1990). Hispanics
are the largest minority, representing 29 percent of
the population. Other minority groups include African
Americans (4 percent), American Indians (4 percent),
and Asian Americans (2 percent).

The South Park area of Tucson was first settled in
the 1940s by African Americans who moved to the
city primarily from other southwestern States.
Although the majority of Tucson’s African-American




residents at that time lived in substandard rental
housing near the downtown area, many of these new
arrivals had previously owned their own homes and
were anxious to do the same in Tucson.

Because of segregation, however, African Americans had
only limited opportunities to purchase land. The South
Park area, at the time an unincorporated area southeast of
Tucson, was one of only two locations where African
Americans were permitted to buy lots. Families generally
built their own homes. With little access to credit, they
paid for materials and lived in tents while permanent
dwellings were being constructed.

The struggles of these early residents helped foster a
strong sense of community as residents pulled
together to overcome adversity. By the 1960s, South
Park was a well-knit, thriving community, anchored
by a number of black-owned businesses along South
Park Avenue. During the next several decades,
however, South Park fell victim to problems of Crime,
gangs, and drugs shared by many inner-city
communities across the Nation. The neighborhood
declined, and by 1980, the incomes of almost 35
percent of South Park households were below the
poverty level. The neighborhood’s unemployment rate
was more than 11 percent, nearly double that of the
Tucson metropolitan area.

intense public meetings to identify key issues and
opportunities. The process culminated in January
The racial and ethnic mix of the neighborhood also 1991 with the release of the South Park Area
changed. By 1990, the area’s African-American Community Development Plan [Plan).
population had fallen from 90 percent during the 1940s
to less than 50 percent. The Hispanic population,
meanwhile, increased to nearly 40 percent.

One area of concern targeted by the Plan was the
commercial district along South Park Avenue from 18
Street to 36™ Street. Businesses along this corridor had
been struggling recently, in part because of the

What Happened

The South Park Avenue Improvement Project resulted
from a decade-long planning process. In 1989, the
Tucson Urban League received HUD Community
Development Block Grant funds to help prepare a
Community Development Plan for the South Park area .

of Tucson. Working in partnership with the University h T°°L' eRa e:,;ﬁgfi CK::;‘;:
of Arizona College of Architecture, which donated its South Park Avenue Improvement Center
services, the Urban League conducted 9 months of

The town hall meetings were a success because
community residents could see the evolution of
their input on design mock-ups each month.
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Creating the art to complement the South Park development was a
hands-on project. :

construction of Kino Boulevard during the 1980s, a
north-south arterial route for traffic between
downtown Tucson and Tucson International Airport.
This arterial diverted significant traffic volumes from
South Park Avenue to Kino Boulevard, causing South
Park Avenue commercial establishments to lose
business.

In 1995, TDOT identified the FTA’s Livable
Communities Initiative as a potential funding source
for improvements along South Park Avenue. TDOT
ultimately submitted a proposal to FTA that
incorporated concerns and recommendations
recognized by the Community Development Plan and
by the recently established South Park Neighborhood
Business Association. The proposal included canopied
bus stops, landscaping, and pedestrian and bicycle
facilities. FTA awarded the City of Tucson a $1 million
grant for streetscape improvements to enhance
pedestrian access to transit and local businesses along
South Park Avenue. Project elements included:

 Sidewalk improvements.

» Construction of accessibie bus shelters.
+ Landscaping.

+ Streetlighting.

+ Designated curb cuts and curb infill.

« Lane reductions on South Park Avenue.

During 1996 and 1997, TDOT held a series of town
hall meetings to gain public input on the project’s
design. Although TDOT went to considerable lengths
to publicize the first of these sessions, attendance
was poor. Moreover, the few participants were
skeptical about the city’s plans and its commitment
to meaningful public involvement on the project.

After this disappointing start, TDOT resolved to
become more aggressive in its outreach efforts.
Neighborhood “walkabouts” were held to show the
community that “the project and people working on it
were real and accessible,” as one TDOT representative
put it. Throughout the hot Tucson summer, project staff
members walked through neighborhood streets and
parks, introducing themselves to residents in a
personal, informal context. In addition, TDOT also
conducted in-home interviews with several respected
elders in the South Park community.

Within months, participation at the town hall forums
increased to more than 40 individuals. The increased
turnout resulted, in part, from TDOT’s increased
solicitation efforts as well as the format of the
meetings themselves. Residents were invited to “view
and vote” on design mock-ups of bus shelter
placements, crosswalks and other pedestrian facilities,
and public art components of the project. Residents
were provided five “ballots” each and given the
opportunity to affix their votes next to their preferred
designs. After each meeting the project team tallied the
“yotes” for each design. The effect was a continually
evolving project design that reflected ongoing
community input.

One of the most creative aspects of the South Park
Avenue Improvement Project was to use public art to
enhance the streetscape along South Park Avenue.
TDOT hired a public artist to oversee this project task,
which featured community participation to create
mosaics and totems. In October 1997, classes began at
anew community art center opened along South Park
Avenue to instruct area residents in mosaic tile work.




Community members visited the art center during the
day to decorate trash container shells and to work on
the mosaic tiles and totems and other art components
of the project.

Much of the project’s artwork was intended to draw
attention to the South Park area’s history and identity as
a community. For example, a number of new bus
shelters featured colorful figures at each corner, their
upraised arms “holding up” structure roofs. This design
was intended to symbolize the South Park
neighborhood’s strong community spirit and legacy
of helping others during difficult times.

In August 1997, citing the tremendous public
involvement in town hall meetings and the community’s Symbols of community spirit, colorful figur
design recommendations, the FTA granted an additional  bus shelters.

$500,000 to the South Park Avenue Improvement
Project. This grant was matched by $100,000 from the
City of Tucson. By the time the project was completed
in September 1999, the improvements included:

"hold up the roofs of new

Creative Partnerships. Clearly, no individual
group or agency would have been capable of
advancing this project. While TDOT played a

* Constructing sidewalk and curb access ramps. central role, it relied upon others to supply crucial
technical and financial resources integral to vision
* Installing six artistic bus shelters and one standard plans, design, finance, and other implementation
shelter. activities. The origins of this project lie in the

partnership established between the Tucson Urban
League and the University of Arizona, which
identified — in a comprehensive, grassroots manner
— the needs and concerns of the South Park
community. Local government agencies may not

* Landscaping. be in a position to conduct such thorough,
exhaustive analysis for every neighborhood. In
most cases, however, they are well suited to
identify funding opportunities for specific

* Designing pedestrian-friendly walls that double as a
public art canvas.

* Installing new traffic signals at three intersections.

Effective Environmental

]ustice Practices transportation recommendations that come from
the communities themselves. In this case, TDOT

The South Park Avenue Improvement Project enhanced listened to the recommendations from South Park

the livability of a low-income, minority neighborhood Area representatives and successfully used those

and helped breathe new life into a distressed recommendations to leverage significant city and

commercial district. The project illustrates several key Federal funding.

practices useful for integrating environmental justice

principles into transportation project planning, design, ¢ Enhancement Activities. The South Park area

and construction. of Tucson is a neighborhood rich in historical

significance, especially for African Americans.
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Totems designed and created by the South Park Commu-
nity are an integral part of the new streetscape.

Project planners recognized this history as an
asset capable of inspiring others. Design
processes sought to draw attention to key historic
themes and capitalize upon this historical context.
Efforts of this nature can help reinforce a
community’s sense of pride and identity, serving
as powerful elements of a rebuilding strategy.

» Public Involvement Techniques. Although
citizens’ preferences are increasingly taken into
account in transportation projects, only rarely is
public involvement elevated to the hands-on status
it achieved during the design and construction of
the South Park Avenue Improvement Project. By
giving citizens a “vote” on the project’s design
and the opportunity to contribute their own
artwork, TDOT actively engaged the public in a
way that few transportation projects have.

Challenges Ahead

The South Park Avenue Improvement Project
represents a noteworthy example of incorporating the
letter and spirit of Title VI and environmental justice
into the transportation decision-making process. The
improvements have given a significant boost to the
South Park neighborhood, yet the area faces a number
of key challenges. The community’s long-term
prospects depend on a sustainable program of
investments and partnerships. Some of the challenges
confronting the partners in this project include:

« Community members must continue to discuss,
debate, and refine the vision for the neighborhood.
Organizations such as the Tucson Urban League and
the South Park Neighborhood Business Association
will need to provide leadership in articulating both
the vision and the plans and mobilizing the
additional resources necessary for continued
advancement.

» Local public officials will need to maintain a
dialogue with the neighborhood so that they better
understand the community’s needs and preferences.
Dialogue will need to be accompanied by resources
in the form of staff support and funding, in
particular. While such efforts may prove costly in
the short term, the payoff will come in the form
of sound projects embraced by the community.



* The City of Tucson and TDOT in particular

learned key lessons about how to apply the
principles of environmental justice to improve
transportation planning. The project demonstrates
several ways that these principles can be
effectively incorporated into a specific project.
The challenge now is to institutionalize these
lessons so that future projects can benefit from
the South Park Avenue experiences.

Public art elements included historic plaques intended to instill
community pride.

Lessons Learned

Some of the most important lessons of the South
Park Avenue Improvement Project include:

* Partnerships bring knowledge, expertise,
financing, and other resources to the table. Low-
income, minority communities in particular may
need to draw on a variety of sources to assemble
the resources necessary to advance costly
transportation projects.

* Partnerships that bring together stakeholders from
public agencies, community organizations, and
the private sector have tremendous potential for
discovering and implementing creative solutions
to complex problems. They offer a workable

This project would not have been the
success that it was without the public art
component. The artist’s daily interaction

with the community was invaluable.

- Keith Walzak
Project Manager, Tucson DOT




foundation for targeting and addressing the more
harmful factors leading to neighborhood decline
and persistent poverty. Transportation officials
should recognize the exceptional contribution of
pedestrian-friendly streetscape design and
enhancement-type investments in reversing
perceptions, instilling community pride and
volunteerism, as well as establishing the conditions
for reinvestment. Properly targeted, these
investments can create ripple effects such as safer
neighborhoods, more cohesive communities, and
more attractive environments.

Transportation improvements can serve a broader
purpose by playing a role in revitalizing distressed
communities. Transportation officials who manage
projects in such areas should be on the lookout for
opportunities to integrate transportation
enhancement investments into community
redevelopment, economic development, and other
local land-use initiatives.

Integrating cultural symbols into transportation
enhancement projects can be an effective way of
engaging community members and reinforcing
cultural awareness, pride, and identity.

A well-planned and adequately funded public
involvement process for the design and
implementation phases of a project creates
community buy-in. In the case of South Park
Avenue, the feedback format for town hall meetings
kept residents invested, while the opportunity to
create highly visible mosaic art tiles delivered a true
sense of community ownership.

Residents of low-income and minority
neighborhoods may justifiably feel that their issues
and concerns have not been adequately addressed in
the planning and implementation of public works
projects. The accessibility and commitment of
TDOT representatives to carry out neighborhood
outreach efforts were essential to engaging an
initially skeptical community.
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Introduction

The junction between Interstate 17 (I-17) and State
Route (SR) 69 in Yavapai County, Arizona, now carries
far more traffic than it was originally designed to
accommodate. The interchange needs to be redesigned
and rebuilt. The Federal Highway Administration
(FHWA) and the Arizona Department of Transportation
(ADOT) initiated an Environmental Assessment
process to develop alternatives for improving the
interchange. However, the redesign will need careful
review because Native American cultural materials have
been discovered nearby. Section 106 of the National
Historic Preservation Act (NHPA) and its
accompanying regulations define how such resources
must be identified, evaluated, and considered during a
Federal undertaking, such as this Federally funded
highway improvement. Section 106 requires that these
tribes be informed of, and involved in any decision-
making process that may affect their historic and
cultural legacy. Tribal participation in discussions about
these resources will become a part of the official
record for the project and will be reflected in the
project’s environmental impact documents.

Environmental justice is not solely about disparate
health or economic effects — it also applies when the
cultural and historical resources of protected groups

s Junction Interchange

onmental Assessment
PARTMENT OF TRANSPORTATION

are potentially affected by a Federally funded
transportation project. Also, Native American Tribes
are different than other minority groups affected by the
environmental impacts of transportation projects.
Tribes are sovereign governments, analogous to State
governments in certain (but not all) ways. Interactions
among tribes, the FHWA, and State DOTs should be
structured as a government-to-government relationship.
Consultation with tribes is therefore different from
traditional public involvement outreach. Reaching out
to tribes is still crucial if Federal and State agencies
want to be sure that environmental justice concerns are
understood and addressed. Transportation officials need
to adapt their outreach efforts to this special
relationship.

Arizona has a particularly rich cultural and
archaeological heritage. The State has been home to
many different cultural groups over thousands of years.
Evidence of these groups can be identified by artifacts
they left behind, many of which are well preserved
because of the area’s arid desert environment. Many
tribes in the region trace their ancestry back to these
earlier groups. For these tribes, the handling of
archaeological artifacts is not just important in
protecting their cultural heritage, it provides continuity
in maintaining their current way of life.

Generally, there are two kinds of projects in which
Native American tribal participation, with an emphasis
on environmental justice, is most likely to occur.
Transportation projects conducted on or partially on
Indian-owned land are the most obvious. These should



always be conducted with the direct participation of
the relevant tribes. But tribal participation is also
required when transportation projects have the
potential to affect historic resources on lands used
by Native Americans in the past. Because all of this
country was once owned and used by native tribes,
transportation planners must be ready to consult with
the appropriate tribal governments even when tribal
historical resources are found far from any present-
day tribal settlements.

This case study describes a small project that
confronted the discovery of protected historical
resoutces. The case illustrates an effective working
relationship between Federal, State, and tribal
governments — a relationship that was built even though
tribal participation in the early parts of the project was
not as extensive or proactive as it should have been. The
project described is ongoing, so'the final results of this
consultation are not yet known. Still, the case shows
how different governmental agencies can work together

on planning projects, and at the same time respond to
their respective mandates, and strive to serve their
constituencies in the best way possible.

The Region

The Interstate 17/State Route 69 intersection, also
called the Cordes Junction Traffic Interchange, is
located at Milepost 262.7 on I-17 in Yavapai County,
Arizona. I-17 is the north-south interstate connecting
Flagstaff and Phoenix. The area is predominantly rural
in character, with a small commercial node adjacent to
the interchange. The communities of Cordes Lakes,
Spring Valley, and Mayer are each located within a few
miles of the intersection. Arcosanti, an artists’ colony/
utopian community and a popular tourist attraction, is
located 2.4 miles northeast of the traffic interchange.

Cordes Lakes and Spring Valley are the two residential
areas closest to the project site. Cordes Lakes is a
subdivision with 3,614 lots on 1,299 acres immediately
to the southwest of the interchange. In 1996 it had
approximately 2,500 residents. Spring Valley is several
miles to the northwest of the interchange and has a
school, 897 lots, and 13 tracts on 350.7 acres. The
Arcosanti community currently has fewer than 100
residents, but has a projected population of 5,000 by
2050.

State and Federal officials anticipate that the
population of the Cordes Lakes/Spring Valley area
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will grow as a result of increased development in the
project area. Recreation and tourism are the largest
components of the local economy. The Cordes
Junction interchange provides access for numerous
tourist attractions and recreational areas, such as the
Fort Verde State Park and the Montezuma Castle
National Monument. The Arcosanti community, also
nearby, receives over 50,000 tourist visits annually.
In addition to these attractions, thousands of visitors,
truck drivers, and business travelers use 1-17 and SR
69 enroute to other destinations in Arizona and
neighboring States. Many travelers use services at
the Cordes Junction interchange because of its
central location between Flagstaff and Phoenix.

Growth in recreational and tourist travel, local
residential populations, and travel-related business on
the I-17 corridor are all contributing to increased
congestion at this interchange.

What Happened

The existing I-17/SR 69 interchange is badly
congested. Built in the early 1960s, the intersection
now serves well over 10,000 cars on an average day,

~ L aEEslie==— Y
The existing Cordes Junction interchange’s design cannot '
handle future projected traffic volumes,

.




and planners predict that this volume of traffic will
more than double by 2020. Because it uses an outdated
intersection design, local traffic and through traffic are
forced to mix, causing traffic congestion and delays.
Businesses and residents have complained to both the
Federal and State highway authorities, asking that the
intersection be upgraded and improved.

Transportation Improvements and Cultural
Preservation. After several years of prior study, the
FHWA and the ADOT completed a Draft Environmental
Assessment that compared the environmental impacts
of alternatives including design solutions for
addressing existing and future traffic volumes. As part
of that EA, the agencies commissioned a professional

I-17/SR 69 traffic interchange looking north.

consulting firm to conduct an archaeological
assessment of the project area. This cultural resources
assessment surveyed the project area to identify any
historic, cultural, and/or traditional resources that
might be affected by proposed improvements at Cordes
Junction. As the project progressed and alternative
alignments were considered, the FHWA requested
additional cultural resources inventory surveys, These
inventories focused on historic use of the area by
European and the region’s Indian populations. By the
time the EA was drafted, the reports had identified
several locations near the project that might have
historic resources, but they concluded that these
resources would not be affected by any of the proposed
interchange alignments. ADOT and the FHWA informed
the Arizona State Historic Preservation Office (SHPO)
about these conclusions, and the SHPO concurred with
the finding that these sites would be avoided. The Draft
EA was released in October 1998. In August 1999, a
supplemental archaeological survey at the site was
conducted, and some additional potential tribal historic
resources were identified.

Several State and Federal laws provide protection for
cultural, historical, and traditional resources that might
be affected by government action such as road repair
and construction. In summer 1999, the regulations
implementing one of those laws, the National Historic
Preservation Act (NHPA), had been amended to place a




major emphasis on the role of Federally recognized
tribes, in the process of reviewing any Federal action
that has an impact on historic resources linked to the
tribe. The proper treatment of historic, cultural, and
traditional resources associated with a tribe or
minority group is an important aspect of
environmental justice.

Ideally, transportation agencies should consult with
local Federally recognized tribes at the earliest stages
of a project like this, inviting them to participate in
the scoping of the EA and the design of the
archaeological assessment. In this case, regular tribal
consultation did not occur until after these historic

resource surveys for the project had been completed.

Dr. Owen Lindauer, a staff archaeologist with
ADOT’s Environmental Planning Office, reviewed
the August 1999 survey and realized that there were
Register-eligible resources within the project area
that could not be avoided. He also noted that local
tribes had not yet been given the required

opportunities for participation in the planning
process. In an August e-mail to the project manager,
Dr. Lindauer explained these concerns and
recommended a plan for tribal participation.

At this point ADOT and FHWA worked together to
identify local tribes with ancestral associations to the
area that should be consulted about these resources.
The FHWA sent letters to seven identified tribes,
describing the interchange project, the archaeological
findings, and the tribes’ rights to participate in
evaluating these sites. Several tribes responded to
these letters, most emphasizing that the ADOT and
FHWA had an obligation to carefully document and
protect the cultural resources in the area. Most tribes
that responded simply wanted to be allowed to
review and comment on any reports or decisions
related to these historical resources.

Tribal Involvement Deepens. By October 1999,
two of the seven tribes had asked to participate more



fully in the process of evaluating the potential historic
sites at the I-17/SR69 interchange. These tribes, the
Hopi and the Salt River Pima-Maricopa Indian
Community, toured the sites with Dr. Lindauer. The
visits were intended to encourage tribal
representatives (from both the tribal government and
the tribal cultural resources offices) to communicate
their thoughts and concerns about the historic
resources at the site directly. Although some of the
discussions leading up to the site visits were
informal, the FHWA and the ADOT also made an
effort to communicate formally (through letters and
follow-up phone calls) with the tribal governments
involved to keep them informed of project
developments.

The Salt River Pima-Maricopa Indian Community
visited the site October 1999, and the Hopi visit was
in March 2000. While visiting the site just prior to the
Hopi tribal tour, Dr. Lindauer noticed areas with
scattered cultural materials not identified in the
original cultural resources inventory distributed to the
tribal representatives prior to their visit. As a result,
the ADOT team provided the Hopi with updated
information about the site during their visit, and
subsequently informed the other tribes of these new
discoveries. The tours gave the tribal representatives

The bowl shown, classified by archaeologists as Gila Polychrome,
is found in central Arizona including areas close to the Cordes
Junction interchange. It dates back to the 14th century.

an opportunity to examine the significant areas of the
site with ADOT staff. The Hopi Tribe sent a
representative from its cultural preservation office,
as well as elders from three tribal clans. As he had in
the past, Dr. Lindauer paid the tribal elders for their
assistance in reviewing the site. During their visit
these representatives agreed that the locations
identified in the cultural resources inventory (and
those discovered just before the visit) could be




archaeological sites, and they expressed a preference
for project alternatives that did not impact these
locations. Their greatest concern was that the sites
might contain human remains. The Hopi
representatives made it clear that burial sites are
sacred to them.

The Salt River Pima-Maricopa Indian Community

representatives had already expressed similar concerns.

The tribe’s cultural resources coordinator and a
representative of the tribal government toured the site
with the ADOT representative, making close
observations of the archaeological evidence at the site.
Pottery shards, ashy soil, and other evidence suggested
to the tribal observers that burials might possibly be
present at the locations near the interchange. The tribal
representatives suggested that ADOT and the FHWA
test the sites further to determine if they were eligible
for listing in the National Register of Historic Places
and indicated that they should conduct data recovery at

sites determined to be Register eligible. The tribal
representatives also recommended that the Arizona
State Museum prepare a burial agreement, which
would clearly define how human remains would be
handled and buried if they were found at the site.
The Salt River Pima-Maricopa Indian Community
representatives expressed a preference for alternative
alignments that did not impact these sites.

Building Trust. After the Cordes Junction site visits,
ADOT’s staff archaeologist discussed the day’s events
with each group of tribal representatives. The tribal
representatives expressed specific concerns to the
archaeologist, which were then verified by verbally
reiterating each point with them. Later, these points
were documented in writing. Copies of letters outlining
each tribe’s concerns were subsequently sent to the
tribes. Although such an effort might seem redundant, it
is an excellent way to build trust in a working
relationship. The logic behind such careful
communication is clear. State or Federal transportation
officials will find themselves working with these tribal
representatives again in the future. The quality of
ADOT’s interactions with tribes is an important
component in this ongoing professional and personal
relationship.

After the site visits, ADOT commissioned an
Addendum to the original archaeological assessment. In
this document, which was sent to the tribes for review,
the boundaries of the two identified sites at the
interchange were redrawn to reflect the broader extent
of artifacts seen during the field visit with Hopi tribal
representatives. Once the boundaries were redrawn,
however, it became clear that the sites were now within
the boundaries of the draft alternatives for the redesign
of the Cordes Junction interchange. By this time the
FHWA had begun to revise the EA and was considering
new layouts for the Cordes Junction interchange. But,
as the FHWA stated in a letter to the Salt River Pima-
Maricopa Indian Community:

It is unlikely this site can be avoided given its
location and therefore, this project would have
an ‘adverse effect’ on a historic property as a



result. FHWA would prepare a Memorandum of
Agreement (MOA) to address the adverse effect
fo this property. However, because the preferred
alternative has not yet been selected, FHWA will
delay completing a draft MOA until a preferved
alternative has been selected.

The FHWA recommended that these sites were eligible
for listing as archaeological sites. The letters from the
FHWA to the tribes formally asked them if the tribes
concurred that the sites were Register-eligible. The
tribes were also asked if they concurred that there
would be an adverse effect on these resources. When
archaeological sites that would be affected by a project
are significant for the information they contain, the
FHWA has an obligation to develop alternatives that
will avoid, minimize, or mitigate adverse effects to
those historic properties. If the sites were listed and
adverse impacts could not be avoided, the FHWA and
ADOT would have some specific obligations to
document and preserve the material at the sites to the
degree possible. The FHWA has an ongoing obligation
to consult with the tribes, through their tribal historic
preservation office, about how to resolve these adverse
effects once they are identified.

An Uncertain Future. The original Draft EA,
previously completed in October 1998, had identified a
draft preferred alternative alignment for the I-17/SR 69
interchange that would affect these sites. Several public
meetings and hearings were held on this alternative. As
aresult of these meetings, the FHWA and ADOT were
presented with some new ideas about the interchange.
By summer 2000, the FHWA and ADOT were revising
the EA. The agencies are now considering new
alignment alternatives that may avoid sites important to
both the Hopi and the Salt River Pima-Maricopa Indian
Community. The tribes’ concerns were part of the
public and intergovernmental review process that may
result in a changed project.

Environmental Justice and the Weight of
History. There has been a history of unfair and
unequal treatment of Indian Tribes by Federal and
State governments. Transportation practitioners and

I-17/SR 69 interchange alternative E3.

others can learn to be more fair and responsive to
tribes. The NHPA and other laws give formal rights
of participation and consultation to tribes, but those
formal rights must be supplemented with an honest
and open understanding of tribal needs and differing
cuitural perspectives. The ADOT and the FHWA are
beginning to establish a good working relationship
with many tribes in the region by actively listening to
their concerns. It is that understanding, as much as
any formal adherence to the requirements of laws
and presidential orders, that will make it possible to
achieve environmental justice when interacting with
the tribes.

The Section 106 process is a means of access for
minority and low-income populations to
participate in Federal decisions or actions that
may affect such resources as historically
significant neighborhoods, buildings, and
traditional cultural properties. The Council
considers environmental justice issues in
reviewing analysis of alternatives and mitigation
options, particularly when Section 106 compliance
is coordinated with NEPA compliance.

— Federal Register, Vol. 65, No. 133, july 11, 2000, p. 42835,
Notice of Proposed Rulemaking for the

Advisory Council on Historic Preservation




regularly informed of the content of informal
discussions (such as the discovery of a more
extensive artifact scatter near the interchange) in
ways that helped to build trust.

» Sensitivity to Tribal Cultural Views. Agency
staff who interact regularly with the tribes are
developing an evolving knowledge, awareness,
sensitivity, and understanding of tribal concerns and
viewpoints. This understanding can help
transportation agencies more quickly and
comprehensively assess the impacts of their plans
both in the transportation systems planning and
project development phases.

This excavated pit house on State Route 69 (just a few miles to the
west of I-17/Cordes Junction) is all that remains of the homes of the
village that was discovered at the interchange.

Challenges Ahead

Effective Environmental
Justice Practices

Several effective environmental justice practices
were demonstrated on this project:

« Government-to-Government Tribal Relations.
The Federal and State government participants in
this project were consistent about notifying and
contacting tribal governments with current and
ancestral associations to the area to inform them
of the status of the project. They were
particularly attentive to the need to make regular
formal contact with the representatives of the tribal
government to discuss important issues, rather than
only contacting their counterparts within the tribal
bureaucracy.

+ Regular Contact and Updates. The FHWA and
ADOT provided area tribes with information about,
and opportunities to participate in the evaluation of
historic, cultural, and traditional resources at the
site. When site conditions changed, or when new
information was discovered, it was relayed
quickly — formally and informally — to the
interested tribes. Tribal governments were

The design and exact alignment of the proposed
Cordes Junction/I-17 interchange have not yet been
determined, therefore its impact on the areas of
concem to the Hopi and Salt River Pima-Maricopa
Indian Community is not yet known. The new
alignment may have no impact on historic, cultural, or
traditional resources. If the selected alignment does
have a negative effect on areas that are historically or
traditionally significant to the tribes, an MOA will have
to be signed with these tribes to ensure that impacts
on these sites are minimized or mitigated appropriately,
and that the tribes are involved in the recovery and/or
preservation of artifacts or remains.

Because of Arizona’s rich archaeological and cultural
heritage, it is very likely that these same agencies and
tribes will have to work together regularly. Building
and maintaining a respectful working relationship is
therefore not just crucial for this particular project, it
is necessary for the future.

Broader Challenges. Consultation on this project
did not start as early as it should have, but it was
successful once it was begun. The consultation
activities described in this case study to involve
tribes came about not as the result of a concern for
environmental justice, but because of the
requirements of Section 106 of the NHPA, which



strengthens tribes’ voices in identifying, evaluating, and
assessing the impacts of Federal actions on historic
resources. Different tribes can have very different
traditions, but for many, the protection of their cultural
and natural heritage will be of pressing importance. An
appeal for environmental justice should be expected
when a region or site could be irreversibly and
irretrievably disturbed by a transportation project.

Sensitivity to cultural differences is a hallmark of
effective environmental justice practice. As with all
cultural groups, tribes have distinct values, traditions,
and needs. Understanding and responding to these
needs requires planning practitioners to put aside
their assumptions and to listen openly to tribal
concerns. Cultivating this sensitivity is not always
easy in the face of task deadlines and schedules, but
it is a necessary part of the transportation planning
process. Only by listening to and understanding tribal
concerns, including those about environmental
Justice, can transportation professionals carry out the
DOT’s stated policy of designing solutions and
tailoring programs that effectively respond to tribal
transportation and cultural needs. That is a challenge
that faces all practitioners who interact with Native
Americans and their tribal governments.

Environmental justice concerns for tribes encompass
more than access to and use of traditional cultural
properties or items of cultural patrimony. Federal and
State transportation agencies must make a greater
effort to be knowledgeable, sensitive, and aware of
the needs and heritage of tribes, and to incorporate
that understanding into their activities. Informal
conversations with transportation practitioners who
were not involved in this particular case revealed the
following challenges:

* Some Federal, State, and local transportation
practitioners do not understand the requirements of
a government-to-government relationship. Some
discussions revealed an open and deep skepticism
about the motives behind tribal involvement efforts
to preserve unique tribal rights and resources.
Their preservation goals were viewed more dimly
as gambits for more control over resources.

« While some MPOs have successfully integrated
tribal participation into their planning process,
others have assumed that tribal involvement is
primarily a Federal concern. MPQOs need the active
participation of both individuals and tribal
governments to identify and address the
transportation needs of Native Americans.




* Proactive tribal participation in statewide
transportation planning is being successfully
promoted in some States, but has not been a priority
in others. Efforts to involve tribes in the early
stages of transportation planning have been
hampered by a lack of interest (sometimes on the
part of agencies, sometimes on the part of tribes), 2
lack of knowledge, resources, or trust.

» Most tribes do not have the resources or the
administrative infrastructure needed to be effective
partners in the transportation planning process.

+ Even ifa State has no reservations within its
borders, or areservation is far from a project
Jocation, there may still be historic resources, such
as traditional cultural properties, associated with a
tribe. It is the Federal agency’s responsibility to
identify and contact such tribes.

Taken together, the issues cited above pose some
special challenges and illustrate that tribal
environmental justice can be a difficult issue. The
history of bias and injustices toward Native Americans
cannot be overcome without hard work. Native
Americans are both U.S. citizens and members of
sovereign, tribal nations — often with different
religions and world views. To remove any gap in
understanding, transportation practitioners and tribal
representatives must continue to engage in serious,
open dialogue in order to develop positive and open
working relationships.

Lessons Learned

» The NHPA Section 106 requirements have
increased formal contact between the FHWA,
ADOT, and the tribes. The regular, often one-on-one
conversations between tribal representatives and
transportation officials have improved knowledge,
awareness, competency, and understanding about
tribal cultural issues and may lead to better tribal
consultation in other areas.

+ Early and frequent contact with the tribes helps
ensure that their concerns about historic, cultural,

and traditional resources are heard and
understood.

It is possible to make mistakes and still have a
positive outcome. The key is to acknowledge the
errors once they are discovered and take
responsible steps to correct them in subsequent
meetings and project documentation.
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Introduction

In 1921, the city fathers of Calhoun Falls approached
the Abbeville County Highway Commission about
paving the dirt road between the towns of Calhoun Falls
and Abbeville. Their request was approved and
construction began in 1922 on what is now SC 72.
This small beginning became part of a larger plan by the
Calhoun Highway Association to connect Atlanta,
Georgia, with Raleigh, North Carolina. Construction
began on the Georgia-Carolina Memorial Bridge over
the Savannah River in spring 1926. It opened on
Ammistice Day, 1927. This bridge, located
approximately 5 miles west of Calhoun Falls, linked
Georgia with South Carolina.

youth Carolina Route 72
onmental Assessment

SOUTH CAROLINA

ARTMENT OF TRANSPORTATION

Almost 80 years later, the South Carolina Department
of Transportation (SCDOT) is proposing to widen
approximately 15.5 miles of two-lane SC 72 from the
South Carolina side of Richard B. Russell Lake, an
impoundment of the Savannah River, through
Calhoun Falls to SC 28, west of the town of
Abbeville, in Abbeville County. This project is also
part of a larger two-State, long-range plan to provide
a multilane highway between Athens, Georgia, and
Charlotte, North Carolina, to help attract industry and
promote economic development. Calhoun Falls is
more than 60 miles from the nearest interstate
highway. Upgrading GA 72/SC 72 to a multilane
highway would improve access to Calhoun Falls and
make it a more attractive location for manufacturing
and distribution facilities. Additionally, operational
costs would be relatively inexpensive, and markets in
Atlanta, Columbia, and Charlotte would be only about
2 hours away by truck.

Exiing 2-lane Savannah Street through Calhoun Falls.




At least one of the six proposed alignments for this
project would cut through a minority community in
Calhoun Falls known as Bucknelly. SCDOT and the
consultants it hired to conduct an environmental
assessment (EA) wanted to involve this neighborhood
in decision-making process about these road

improvements, but they were initially unsure of the best

ways to generate and maintain community participation.
This case study shows how transportation professionals
and political leaders worked to build this involvement.
A transportation-based revitalization in the small town
of Calhoun Falls may now be possible because of this
leadership.

The Region and Community

Calhoun Falls, South Carolina, is located about 65
miles northwest of Augusta, Georgia, on the South
Carolina/Georgia border. What is now Calhoun Falls
was originally the eastern edge of Millwood, James E.
Calhoun’s plantation. The town began in 1891 with the
coming of the railroads and grew with the dissolution
of the Calhoun plantation in 1903. By 1907, Calhoun
Falls was an incorporated town with a circular boundary
that extended 1 mile from the intersection of Cox
Avenue and Savannah Street, now SC 72. Cox Avenue
began to develop as the commercial center of Calhoun
Falls, while Savannah Street became the main
thoroughfare connecting Calhoun Falls to Abbeville. In
1909, the town had its first industry, a cotton textile
mill. Calhoun Mills became the town’s largest
employer and spawned the growth of several private
cotton-ginning companies, a bank, and a hotel.

Most African Americans who moved from Millwood
plantation into Calhoun Falls were former slaves or the
children of former slaves. They settled in the
southeastern portion of town in an area now known as
Bucknelly. The area is located along the eastern side of
one railroad and south of Seneca Street, which was one
block south of Savannah Street. Middle-class whites
lived along both sides of Savannah Street and for
several blocks north of Savannah Street to the
southern side of the mill village associated with
Calhoun Mills. The mill was located along the

northern side of the other railroad and the mill village,
which was populated by white residents only, and
straddled the railroad.

African-American and white workers were forbidden
by State law to work beside each other in the mill, so
African Americans were generally relegated to working
as either farmers or in menial jobs. During the early
1920s, Mr. Oscar Ellison, an African American raised
in Calhoun Falls, began teaching African-American
children in Bucknelly’s one-room schoolhouse.

Much of what exists today in Calhoun Falls is a
result of the growth that occurred during the 1950s
and 1960s. Large areas north of Savannah Street
were developed in the 1950s as Calhoun Mills and
other businesses expanded. Since the 1960s, .
however, there has been little growth. Many of the
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stores and businesses on Cox Avenue and Savannah
Street have closed, many of the older houses have
been torn down, and the mill village south of the
railroad no longer exists.

Local schools integrated in the late 1960s and early
1970s. As aresult, new elementary and high schools
were built in the northern portion of the town, and the
Ellison School and its adjoining recreation areas were
converted into the Ellison Community Center. These
changes allowed African-American high school
students to attend school in Calhoun Falls rather than
be bussed to the county’s only African-American high
school in Abbeville. The only elementary school in the
town, however, was sited more than 1.5 miles from
Bucknelly. In addition, the town built a new sewage
treatment plant and a local electric utility built a large
new substation. Both facilities are located within the
Bucknelly community. The residents usually refer to
the sewage lagoons as “Lake Seneca.”

Richard B. Russell Lake was created in the mid-1970s
by damming the Savannah River. Hopes that the lake
would attract tourists for recreation and outdoor
sporting have not been realized. Similarly, the South
Carolina Department of Commerce has been
unsuccessful in its efforts to develop a second-home
golf and lakeside community in the northwest portion
of the town over the last decade.

Since the early 1990s, Calhoun Falls has had an
African-American mayor and the town’s population is
now estimated to be more than 50 percent African
American. For the most part Seneca Street remains a
dividing line between the African American and white
communities and the railroad has become the dividing
line between middle~class Cathoun Falls and the mill
village. The mill remains the town’s largest employer
with approximately S00 employees. Today, the
population of the town of Calhoun Falls is
approximately 2,500. It has the second largest
population of any incorporated municipality in
Abbeville County.




What Happened

In 1999, the SCDOT selected a consultant to prepare
an Environmental Assessment under the National
Environmental Policy Act, for widening 15.5 miles of
2-lane SC 72 from Richard B. Russell Lake, the
western terminus, to SC 28, the eastern terminus.
Calhoun Falls is located approximately 3 miles east of
the lake and approximately 10 miles west of SC 28.

In early October 1999, the Federal Highway
Administration (FHWA) and the SCDOT project team
held kickoff meetings in Calhoun Falls and in Abbeville
with representatives of both Cathoun Falls and
Abbeville County. The purpose of the meetings was to
provide an overview of the EA process and a schedule
for the project, to solicit input from the town and
county as to their needs and concerns, and to identify
the best way to involve the residents in the process.

Lee Street in Bucknelly west of the Ellison Community Center.
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Six alternatives for SC 72 through and around Calhoun Falls were presented to residents at public involvement workshops.




While the town and the county wanted to improve
SC 72 and agreed that the purpose of the project was
to sustain and enhance economic development, they
differed in how to accomplish this. The discussion
began by presenting three alternatives for using some
or all of the existing alignment of SC 72. Each
alternative would affect residential and commercial
structures along and/or off of SC 72. The mayor of
Calhoun Falls agreed that it was important that SC 72
go through town, but he did not want to widen the
existing roadway. He wanted the project not only to
support the existing downtown and improve access
to the mill, but also to maximize opportunities for
increasing economic development at the town’s
existing industrial park and developing the second-
home community. He suggested an alignment that
would leave SC 72 west of SC 81, cross SC 81 at a

new location between SC 72 and the railroad, skirt
the northern edge of the downtown core, run south
of the mill along the railroad and pass through the
existing industrial park before returning to SC 72 east
of the town limits.

The Abbeville County representatives wanted to
bypass Calhoun Falls completely and proposed a new
alignment that would leave SC 72 west of SC 81, cross
SC 81 at a new location, continue south of the town
limits, and return to SC 72 east of the town limits. They
felt a bypass could open large undeveloped areas for
industrial development without slowing the flow of
traffic.

Given the wide range of alternatives, the project team
recognized that public involvement workshops were
essential to engage residents in the process. While



project-specific web sites had been used
successfully in other rural areas to advertise these
workshops and keep residents current with the
project, they were not feasible in this case because
of limited computer ownership and access. Instead,
the team decided that newsletters would be a more
appropriate way to reach the residents with project
information. The town offered to include the
newsletters as part of the mailing of its monthly
water bills and to put up posters prior to each
workshop. Because illiteracy was a potential issue
for some residents, packets of newsletters and
posters would also be sent to both white and
African-American ministers who would be asked to
make announcements from their pulpits on the
Sunday before the scheduled public involvement
workshops. In addition, notices would appear in the
two local newspapers, although illiteracy could
minimize the value of this tool and readership was
thought be low in certain communities, thereby
reducing the effectiveness of this tool.

In late October 1999, SCDOT’s consultant conducted
various field studies. Informal discussions with local
residents provided crucial details for some of these
studies. For example, during the week spent in the area,
the project team ate breakfast at the Kuntry Kitchen, a
small one-room, mom-and-pop eatery where
millworkers stopped for coffee. The walls were filled
with black and white photographs of Calhoun Falls in
the 1920s, 1930s, and 1940s. Noticing new faces, the
owner told the project team the stories behind each
photograph and said the photographer still lived on
Savannah Street. For a day, the photographer drove
around town with the project team’s architectural
historian helping to date the age of buildings and
identify who had lived or worked there. Similarly, a
discussion with a retired mill employee at a local
hardware store gave the project team information about
two cotton mill landfills that was not recorded
anywhere else.

It was during this field trip that the project team
identified the Bucknelly community. Bucknelly is an
historically African-American neighborhood situated

along the eastern side of one of the town’s railroads,
and south of Seneca Street, which was one block south
of Savannah Street. During this visit, the team realized
that Bucknelly would be divided by one project
alternative that widened existing SC 72 through
town.

A second meeting was held in early January 2000 with
representatives of Calhoun Falls and Abbeville County.
The purpose of this meeting was to present the pros and
cons of the six alternatives through and around Calhoun
Falls; leave draft copies of the first newsletter for
comments; and discuss the dates, places, and times for
the first set of public involvement workshops. The six
alternatives under consideration included a northern
bypass, the mayor’s alternative, three alternatives that
used some or all of existing SC 72, and Abbeville
County’s southern bypass. Each alternative was
discussed and the community-impact implications on
Bucknelly were identified. It was decided that rather
than eliminate any of the alternatives, the residents
should be allowed to comment on all of the
alternatives. ’

In order to attract residents from Calhoun Falls and
those living between Calhoun Falls and Abbeville, it
was decided that one workshop should be held in the
western end of the project area (at the Calhoun Falls
town hall), and one in the eastern end of the project
area (at the Abbeville County Council chamber in the
Opera House). Because Wednesday night is
traditionally church night for some in the South, and



Friday night is the beginning of the weekend,
Tuesday and Thursday were chosen for the
workshops.

The workshops were carefully sited and scheduled
to meet the needs of various populations. The
workshop at town hall was held between 4:00 p.m.
and 9:00 p.m. to accommodate elderly residents —
who could visit and leave before dark — and two
late shifts of workers from the nearby mill. The
Abbeville workshop was held between 3:30 p.m.
(again to accommodate the elderly) and 6:30 p.m.
because the timing of mill shifts was less of an issue
for Abbeville’s workforce. The County Council
chamber in the Abbeville Opera House was chosen
because it was a well-known landmark.

Notices and articles in local newspapers, on posters,
and in the newsletters publicized the first series of
public involvement workshops. The posters were hung
in the windows of shops and businesses and in other
high-traffic areas, including near the trash dumpsters at
the regional pick-up sites where county residents
brought their trash. As planned, packets of newsletters
and posters were sent to local ministers. The newsletter
centerfold showed the six alternatives superimposed on
an aerial photograph of the town. A letter of the
alphabet and a color identified each of the

alternatives. The mayor’s alternative was labeled
Alternative B and shown in yellow. Following the
first set of workshops, this alternative became
known among the project team as “the yellow brick
road.”

The town had originally proposed including the
newsletter in its monthly water bills, but by January
2000, it had adopted a postcard format for the bills.
Using the town’s water customer list and information
obtained from the county tax assessor, the project
team sent newsletters by first-class mail to 381
residents throughout the project area. The project
team was able to refine its mailing list because the
post office will return undeliverable first-class mail to
the sender. Tax assessor information in Abbeville
County was not computerized and could have been
months out of date; ultimately, the project team had
more faith in the water customer list because it was
updated monthly.

At each workshop, residents were asked to sign in,
received a comment sheet and newsletier, and were
escorted to the displays. Members of the project
team explained the displays and asked the residents
to complete their comment sheets and return them
during the workshop or by mail or fax. The Calhoun
Falls workshop in was attended by 118 residents, 11
of whom were African American. Forty-seven
comment sheets were returned. The yellow brick
road was the preferred choice, with the Abbeville
County’s purple southern bypass a distant second.
Many of the white residents living along existing SC
72 had placed stakes in their yards marking the
proposed right-of-way. These residents attended the
workshop as an organized group and were vocal
about not wanting existing SC 72 widened through
town. Only one resident opposed the alternative that
would have divided the Bucknelly community.

No African Americans were among the 38 residents
attending the workshop in Abbeville. The majority of
these residents came because they were interested in
an adjacent SCDOT project. As a result, only two

The Mayor of Calhoun Falls’ suggested alignment, the yellow brick

road, would widen Abbeville Street between the mill and the
Northside Baptist Church.

residents returned comment sheets.




After the workshops, the project team decided that
another way had to be found to engage the Bucknelly
community. It was also decided that no further
workshops needed to be held in Abbeville. The
project team felt that it was important to actively
involve the Bucknelly community because some of
the proposed alternatives would generate
disproportionately high and adverse effects upon its
predominantly minority population. No one knew
why so few African Americans attended the
workshop. This question was not to be answered
until a community meeting was held in Bucknelly.

In an attempt to obtain input, the project team
decided to invite only the members of the Bucknelly
community to a meeting at the Ellison Community
Center. This meeting was scheduled from 5:00 p.m.
to 9:00 p.m. the day after Easter Sunday. It was
hoped that announcing the meeting from pulpits
when churches would be full would increase
attendance at a workshop held the very next day.

The project team used the town’s water customer
list and a list of the streets within the Bucknelly
community to identify 209 residents. Bucknelly
residents were sent a first-class letter signed by the
mayor inviting them to attend the community
meeting and stressing the importance of their
participation. Approximately 10 percent of these
letters were returned by the post office to the
mayor’s office as undeliverable. The mayor took the
letters to the water authority and asked that
addresses be checked against the customer list. They
were found to be the same. Rather than remail the
letters, the mayor hand delivered them to the
Bucknelly residents. In addition, copies of the
mayor’s letter and copies of the first newsletter were
sent to ministers at each of the four African-
American churches in Calhoun Falls. On Easter
Sunday, each of the ministers announced the
Bucknelly community meeting from their pulpits.

Seventy-seven Bucknelly residents attended the
community meeting at the Ellison Community Center,
including, Henry Ellison, the youngest son of Oscar
Ellison, for whom the Ellison School and later

Buckne

residents
held at the nearby Ellison Community Center.

Community Center were named. While neither Mr.
Ellison nor any of his family still live in Calhoun
Falls, he returns to Bucknelly for special occasions.
He was in town to award educational scholarships
funded by the Ellison Foundation. Mr. Ellison was
one of the first to arrive at the meeting and the last to
leave. For most of the evening, he stood off to the
side of the displays. As members of the community
arrived, they sought him out to pay their respects.
While he was an absentee patriarch, it was obvious
that those middle aged and older held him in high
esteem. Before the meeting, Mr. Ellison and the
mayor had gone door to door urging the residents to
attend the meeting.

In addition to the 77 Bucknelly residents, 4 white
residents attended the community meeting “just to see
if what the Bucknelly residents were being shown was
different than what they had been shown at the earlier
Calhoun Falls meeting.” Forty comment sheets were
returned. Project team members took special care to
assist Bucknelly residents who had “left their glasses at
home” by offering to write down their comments after
they had been shown the displays on various
alternatives. A tape recorder was also available to take
oral comments, but there were none.

came out in greater numbers for a workshop



The Bucknelly community overwhelmingly preferred
the yellow brick road alternative and did not want the
community divided. After the Bucknelly meeting, the
project team decided to drop four of the alternatives.
Only the yellow brick road and Abbeville County’s
purple southern bypass alternatives were to be
carried forward and studied in more detail.

More detailed engineering was undertaken during
May and June 2000, the second newsletter was

prepared and sent by first-class mail to 713
residents, and the second series of workshops
was scheduled. The project team decided to hold
workshops at both the Calhoun Falls town hall
and the Ellison Community Center on a June
afternoon and evening between 4:00 and 9:00 p.m.
This was an opportunity for all communities to
visit both locations if they chose and to see that
the same information was presented at both
locations.




The post office returned 47 newsletters as
undeliverable. These included ones sent to a street
address when the resident had a post office box, or
vice versa. The postmaster was kind enough to write
the post office box number or street address on the
returned newsletter so that the mailing list could be
corrected and the newsletter remailed. At the second
set of workshops, the residents were asked if they
had a street address and a post office box. When
names or addresses were illegible, web sites such as
www.anywho.com were used to link names and
addresses, but this only worked if the resident had
telephone service.

Seventy-one African-American Bucknelly residents
and six white residents from other parts of town
attended the Bucknelly workshop. They returned 53
comment sheets. The workshop at town hall was
attended by 68 residents, including 8 African
Americans, and 19 comment sheets were returned.
The residents at both workshops overwhelmingly
wanted the yellow brick road because of what it
could do for the town.

While the yellow brick road has adverse effects for
some commercial businesses, it also presents an
opportunity to address some areas in need of
redevelopment. Study of the detailed engineering
drawings had shown that the yellow brick road
would affect 17 buildings on the northern edge of the
downtown and 2 mobile homes. Almost half of
buildings were vacant and the mobile homes could be
moved. Because of the available vacant parcels in the
downtown and the compensation that the owners
would receive, it was believed that many of these
owners would rebuild. One building involved was the
town’s garage for its garbage trucks. This building
was in poor condition and would be replaced through
the FHWA’s Functional Replacement Program. The
yellow brick road also changed the circulation within
the downtown. This change would provide better
access and improve emergency response time for the
police and fire departments. As part of the design,
the existing substandard railroad crossing at the mill
would be upgraded and signalized, and both the mill

Buildings that will be taken by the new SC 72/SC 81 intersection
west of downtown Calhoun Falls.

and the town’s existing industrial park would enjoy
front-door, five-lane accessibility.

Following the second series of workshops, the
project team met and decided that the yellow brick
road should be the Environmental Assessment’s
preferred alternative.

Effective Environmental
Justice Practices

This case study illustrates several effective practices
related to community impact assessment and public
involvement. Project team members left their offices
and made several field visits to the study area and
Calhoun Falls. The project team did what
transportation professionals should do to learn about
a community:

* Walk Around. By experiencing the community
on a human scale, the project team was able to
clearly identify the Bucknelly community and
examine firsthand the potential effects of
alternative alignments for SC 72.

Learn the History. The African-American
community in Bucknelly had a deep history, one






often clouded by discrimination and
disenfranchisement. The project team heard about
some of these past problems firsthand. The
team’s visit to Calhoun Falls revealed a positive
history as well, such as the importance of the
Ellison School/Community Center and the role of
the Ellison family as community leaders. Knowing
these crucial facts helped the project team build
successful community outreach and overcome
initial community skepticism.

Tailor Public Involvement to Unique Local
Needs. With the help and encouragement of local
officials, the project team ensured that
community outreach efforts were targeted and
accessible to everyone who might be affected by
the project. The team made a particular point of
making and maintaining contact with the
Bucknelly community residents. Expanding upon
traditional outreach efforts such as newsletters
and workshops, the team took account of
Bucknelly’s unique needs and made sure that all
residents were informed of the highway project.
The team reached out to the community through
the churches, took account of local problems
such as illiteracy, and took advantage of the
involvement of community leaders to encourage
broad-based participation. Even the normally
simple task of developing and maintaining a
project mailing list was given extra scrutiny to
ensure that the needs of Calhoun Falls’ African-
American community were being met.

Listen to Everyone’s Story. Communication
with local officials, the general public, and the
African-American residents of Bucknelly all
helped the project team to better understand local
needs. This successful outreach led directly to
identifying a highway alignment that was widely
approved by the public,

Let the Community Describe Its
“Disproportionately High and Adverse
Effects.” By listening to Bucknelly residents,

project team members were able to learn about
past “adverse impacts” on the minority
population, like the siting of the town’s
wastewater treatment plant. This context was
crucial for evaluating the direct, indirect, and
cumulative effects of the highway proposal on the
Bucknelly community.

Challenges Ahead

As this case study is written, the Environmental
Assessment for the SC 72 improvement project is not
yet complete. To fulfill the promise of their efforts so
far, SCDOT and the project team must continue to
reach out to and involve the Bucknelly community in
project decision making. Efforts similar to those
already undertaken will be necessary throughout the
environmental review process. The ultimate design and
construction of the improved roadway will also require
extensive and inclusive public involvement. Those who
worked on these early phases of the project must find
ways to communicate their experiences and successes
to those responsible for final design and construction
of the roadway.

The case study also demonstrates how the
perception (and reality) of past discrimination can
affect public participation in a planning process. The
Bucknelly community felt that it had been the town’s
dumping ground in the past, and residents were
therefore quite skeptical of the project team’s initial
outreach efforts. Only a persistent and consistent
pattern of contact and communication can overcome
such past discrimination.

Lessons Learned

This case study has important implications for any
transportation professional interested in improving
the quality and value of public outreach in the
transportation planning process.

* Begin to coordinate with local community
representatives immediately and continue
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throughout the entire process. It is important to
talk with these representatives on a frequent
basis, even when there may be nothing new to
tell, because they are the lifelines into the
community.

Good public involvement occurs on front
porches, in living rooms, and under clotheslines.
Planners must get out of the office and interact
with the community, otherwise, there will be no
public involvement.

Understand that some residents of minority or low-
income communities probably will not trust officials
or planners immediately and, in some cases, there

Establishing workshops, publicizing articles,

involving churches, advertising in businesses, and

making house-to-house visits were all skillful
tactics for involvement. I learned that going the

extra mile, establishing relationships, and having
a determination for active participation will bring

positive results.

- Johnnie Waller
Calhoun Falls Mayor

may never be trust. This should not diminish the
dedication of the effort or the goal to be reached.

Be willing to try anything when it comes to
reaching the target audience. Use the web, public
service announcements, the public broadcasting
system, and newsletters or flyers. Put posters
where people gather — grocery stores, trash
dumpsters, bait shops, hardware store, banks,
places of employment, restaurants, gas stations,
schools, theaters, churches. Feed information to
the local newspaper for articles, make project
representatives available to them, and ensure that
media know the time and location of public
involvement meetings. Send mail by first-class
rather than by bulk-rate permit so that mailings
lists can be monitored and updated. Send
information packets to the local ministers so they
can make announcements from their pulpits.
Because some in the target audience may be
illiterate or not speak English, find ways to help
them participate that will not embarrass them. For
example, color-code the alternatives rather than
labeling them just by name or letter. Listen to
residents’ responses to questions, and repeat their
concerns back to them so they will know that
their concerns have been heard. Visit places
where community members spend time
(hardware store, barbershop, gas station) and talk
to them there. Pay particular attention to the
obvious — what is seen — as well as what
should be seen.
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“Each Federal agency shall
make achieving environmental
Justice part of its mission by
identifying and addressing as
appropriate, disproportionately
high and adverse human health
or environmental effects of its
programs, policies, and activities
on minority populations and low
income populations.”

The FHWA and FTA maintain a web site devoted to

Environmental Justice. The web site contains these case
studies and other technical assistance information on
legislation and guidance, effective practices, resources,
publications, and DOT contacts. To visit this web site:
www.thwa.dot.gov/environment/ej2.htm




